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INTRODUCTION 
In 2002, the United Nations General Assembly approved the United Nations Literacy Decade 
(UNLD): Education for All (EFA), 2003-2012 as part of the United Nations proclamation, the 
Millennium Declaration (adopted in 2000) to achieve the Millennium Development Goals. 
Recognizing that progress towards universal literacy was stagnating, the UNLD aimed to accelerate 
progress towards the global EFA goals related to literacy and non-formal education (NFE) (UNESCO 
2004). On this occasion, the United Nations Educational, Scientific, and Cultural Organization 
(UNESCO) initiated a number of global and regional initiatives to improve monitoring and evaluation 
(M&E) of NFE policies and programs and accountability for the EFA goals. One of such initiatives 
was the flagship annual report, EFA Global Monitoring Report, which compiles educational and 
related data to “[s]ystematically monitor progress toward EFA goals and strategies at the national, 
regional and international level” (UNESCO 2002a: Foreword). The others included “emerging 
monitoring and evaluation initiatives related to literacy such as…MANGO (Map-based Analysis for 
NFE Goals and Outcomes)” (UNESCO 2004a).  
MANGO – a regional initiative to develop and operate geographic information system-based 
management information systems (MIS) for M&E of literacy and NFE policies and programs under 
UNESCO’s Asia-Pacific Programme for Education for All (APPEAL) – was conceived with a view to 
facilitating M&E of small-scale, diverse and geographically dispersed literacy and NFE programs and 
projects conducted by public, not-for-profit and private institutions by locating them on a map to be 
accessed online with information on progress towards literacy and NFE goals at regional, national, 
and local levels, measured with a common set of indicators. To develop a regional prototype MIS that 
can be customized to the needs of member states and other actors, UNESCO launched, in the early 
2000s, four MANGO pilot projects in Indonesia, the Philippines, Bangladesh, and India successively. 
The pilot project in India, which we shall see in the present study, was the last of the four. By the time 
the pilot project in India started, the three other projects were almost coming to an end with 
difficulties in achieving some of the initiative’s goals. UNESCO intended, through the fourth pilot 
project in India, to address the unachieved goals.  
This pilot project in India, however, was fraught with disagreements from the start. Although 
the project was to be completed in two years, none of the goals had been achieved even after two 
years. Why did the project fail to achieve the goals? 
Many development anthropologists have explained failures of development projects based on 
an oversimplified understanding of developmental knowledge or ‘discourses’ without considering the 
context and objectives of individual development projects. For these development anthropologists, the 
failure of the pilot project in India is just another case of many failed development projects and would 
come as no surprise. Yet, as I discuss in this study, the project would be of interest to development 
anthropologists as it represents a new trend in the field of development. For example, reflecting on 
changes that occurred between 1996 and 2015 in their second edition of the book, Gardner and Lewis 
note that “[o]ne major issue that makes Aidland profoundly different from twenty years ago is the 
strengthening of managerialist practice among aid agencies” characterized by preoccupations with 
“performance measurement and audit” (Gardner and Lewis 2015:38). Merry, on the other hand,  
proposes, in the face of rapidly multiplying indicators, “an ethnographic approach to understanding 
the role and impact of indicators” (Merry 2011:S85).    
So, why did the pilot project in India fail to achieve the goals? In this study, I argue that it 
was because there was no agreement among the project actors on fundamental questions for any M&E 
or performance measurement activities. While the project was designed to improve M&E of literacy 
and NFE programs and projects, no consensus was reached, even two years after the project launch, 
on who should conduct M&E of which programs and projects, against what goals, and for what 
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purpose. In fact, the questions had never openly been discussed by the project actors. Instead, the 
project actors confined themselves to agree on an action plan for the project, while leaving details to 
be determined as the project proceeded. Why did the project actors agree to proceed this way?   
I discuss that it was because it has been the norm for UNESCO’s programs and activities to 
be ambitiously and ambiguously formulated to espouse diverse interests of member states and other 
actors. Actors who habitually engage with UNESCO’s programs and activities have become 
accustomed to use the discretionary space created by the ambiguity in their interests. In this respect, 
the actors of the pilot project in India were no different.  
It was also, I contend, because UNESCO’s programs and activities themselves had scarcely 
been monitored and evaluated. At best, UNESCO’s programs and activities had been monitored and 
evaluated through self-reporting of member states and other actors on their adoption of prototypes and 
models developed and disseminated under UNESCO’s programs and activities without critically 
assessing the extent to which the goals and objectives of the prototypes and models were achieved. 
Since the achievement of the goals were not monitored and evaluated, the project actors were not 
incentivized to take the goals seriously during the project implementation.  
As the practice of M&E of UNESCO’s programs and activities above suggests, UNESCO’s 
programs and activities had frequently involved the development of prototypes and models for 
national policies and programs and their dissemination to member states and other actors. The 
MANGO initiative was no exception. Yet, in contrast to the conventional practice of M&E of 
UNESCO’s programs and activities, UNESCO implicitly intended, through the MANGO initiative, to 
monitor and evaluate NFE programs of member states that had been developed and implemented 
using the models. However, the actors of the pilot project in India, notably, the Indian actors, did not 
agree with UNESCO. Why?  
As we shall see, the Indian actors explained that the national NFE program that the 
Government of India developed after UNESCO’s model had not been implemented in the state where 
the pilot project was supposed to be implemented and hence, other programs and projects should be 
monitored and evaluated in the pilot project in India. Adapting to this context, the pilot project in 
India was originally designed to monitor and evaluate, among others, the state government’s NFE 
program. However, in later stages, the state government’s program was dropped from the project as 
no consent could be obtained from the state government. Why were the Government of India and the 
state government unwilling for their programs to be monitored and evaluated in the project? Was 
M&E not a desirable thing to do? 
According to policy scholars, Hogwood and Gunn, M&E comprise the following two 
elements: “the collection of information about the extent to which the programme goals are being met’ 
and “decisions about what action will be taken if performance deviates unduly from what is desired” 
(Hogwood and Gunn 1984:220-1). In the fields of public policy and development, one of the 
important actions taken by the government and development agencies using information generated 
through M&E activities is the allocation of resources. Indeed, information on program performance 
has been used to justify the allocation of resources or not, even though information on program 
performance is not the only or decisive piece of information feeding into decisions about resources. 
From the perspective of those who are involved in decision-making about resource allocation, 
therefore, higher the stake they have in a program or a project, the more information on the program 
or the project matters. It is because information on program performance matters to decision-making 
about resources that the government and development agencies wish to take control over M&E and 
performance measurement activities. This was, at least, the case with the Government of India and the 
state government as well as UNESCO.  
Given the inherently political nature of M&E, the Government of India and the state 
government developed concept and practice of M&E particularly associated with control over the 
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distribution of resources and responsibilities among different actors involved in NFE programs 
against a background of intensifying competition among political parties for parliamentary and state 
assembly elections. Reflecting such domestic concept and practice of M&E, member states were 
divided in opinion within UNESCO as to what should be the role and knowledge of UNESCO in 
promoting M&E of NFE policies and programs and accountability for the EFA goals. Therefore, no 
simple answer existed as to who should conduct M&E of which programs and projects, against what 
goals, and for what purpose.  
Transactions in Knowledge on Transnational Regulation 
In their introduction to a well-known volume on the anthropology of development and globalization, 
Edelman and Haugerud argue that “[w]hat is known” to anthropologists in the field of development 
“is why most development projects fail” (Edelman and Haugerud 2005:48). The reason for the failure, 
they contend by quoting Nolan (2002:233), “has much less to do with simple incompetence or 
corruption or even lack of “local” knowledge than with institutional attributes” that “are not 
particularly disposed to self-criticism or the discussion of failure” (Edelman and Haugerud 2005:48). 
Or in other words, it is the inability of development agencies to learn what anthropologists have long 
been indicating as causes of the failure (48). I critically examine this view.  
In the 1990s, anthropology of development saw the emergence of methodologically novel 
studies, encouraged by the discipline-wide reflexive awareness of its methodological constructs. One 
such kind was anthropological studies of development as ‘discourse’ defined as “concrete practices of 
thinking and acting through which the Third World is produced” (Escobar 1995:11) under the 
influence of Foucault’s work on discourse, knowledge, and power. This strand of research, widely 
acknowledged to be the source of “intellectual richness and innovativeness” in anthropology of 
development (Edelman and Haugerud 2005:44), has offered in abundance academic criticisms of 
development such as “development agencies’ inability to learn and unwillingness to shift course 
dramatically” (48-49). Yet these criticisms tend to be oversimplifying and generalizing (Gardner 
1997:124; Olivier de Sardan 2005:5), relying on particular methodological constructs like 
dichotomous views (e.g., Third World/First World, developing/developers, the local/experts, etc.) and 
assumptions about development and policy producing ‘coherence’, actors’ behavior reflecting such 
‘coherence’, and about agency of ‘all powerful’ experts. I argue that such methodological constructs 
blind anthropologists to important questions about factors that adversely affect the achievement of 
goals and objectives in development, resulting in simplistic understanding of failures of development 
projects. A new approach which allows anthropologists to describe and analyze processes and causes 
of failures, therefore, is needed. Below I explain key guiding concepts of the approach that this study 
adopts.  
Although the question of ‘what is a development project’ is not a simple matter in 
anthropology of development influenced by the approach to development as ‘discourse’, a 
development project “normally contain[s] both goals and the means for achieving them” (Pressman 
and Wildavsky 1973 (1984):xxi). And the ‘means’ critically imply resources. While resources may 
not be the most important thing for actors involved in a development project, it is undeniable that 
resources act, one way or the other, as constraints or incentives for the actors. From this perspective, 
development processes can be viewed as comprising numerous transactions in resources between 
actors involved. A transaction is defined here as a social activity with which actors engage with a 
view to obtaining something of value and where constraints and incentives that canalize their choices 
manifest themselves (Barth 1966:11). With the notion of transactions, our focus shifts from 
‘institutional attributes’ in which anthropologists have discussed as the cause of failures of 
development projects, onto actors.  
4 
 
At the same time, a development project involves various kinds of knowledge, rather than 
merely ‘local’ or ‘expert’ knowledge. M&E and performance measurement, which the MANGO 
initiative aimed to improve, are one such example. Merry, in this regard, contends that “[t]he turn to 
indicators in the field of global governance introduces a new form of knowledge production with 
implications for relations of power between rich and poor nations and between governments and civil 
society” (Merry 2011:S83). From this standpoint, development processes can be viewed as involving 
transactions in knowledge. It is through transactions in knowledge that what knowledge counts is 
determined in a particular context, or in other words, the criteria of validity that govern knowledge 
(Barth 2002:3). For her ethnography of global indicators, Merry proposes “an analysis of the sources 
of information they use and of the forms of cooperation and resistance by countries and NGOs in the 
contest over who counts and what information counts” (Merry 2011:S85). One way to analyze them is 
to examine transactions in knowledge. I call this approach guided by these four concepts –transactions, 
knowledge, transactions in knowledge, and criteria of validity – ‘knowledge transaction approach’. In 
an attempt to answer the question of ‘why development projects fail’ differently from the 
conventional anthropological studies of development, I employ the knowledge transaction approach 
as a heuristic tool to analyze transnational regulation under which M&E and performance 
measurement in the field of development can be subsumed.  
Indicators and M&E are important elements of regulation which is broadly consisted of: (i) 
“some kind of standard, goal, or set of values against which perceptions of what is happening within 
the environment to be controlled are compared; (ii) “some mechanism of monitoring or feedback”; 
and (iii) “some form of action which attempts to align the controlled variables, as they are perceived 
by the monitoring component with the goal component” (Scott 2004:147). As Gardner and Lewis 
remark in the field of development, regulation has increasingly been conducted in the transnational 
context. An example that Gardner and Lewis cite is “internationally agreed targets for poverty 
reduction” or the Millennium Development Goals designed to guide regional, national and 
subnational policy making. The United Nations Literacy Decade (UNLD) and the MANGO initiative 
were largely part of this global performance indicator initiative on poverty and another focusing on 
basic education – the global Education for All (EFA) goals and frameworks. 
Transnational regulation involves diverse actors. The diversity of actors and the complexity 
of transactions involved in the transnational context are captured by the concept of multi-level 
governance. Encompassing transnational, national and subnational public and private institutions and 
actors who engage with global or regional, national and subnational policies, the concept of multi-
level governance “emphasizes the role of satellite organizations, such as NGOs and agencies, which 
are not formally part of the governmental framework” and the rising professionalism and 
assertiveness of regional and local authorities vis-à-vis national governments. Actors under multi-
level governance arrangements tend to engage in “contextually defined forms of exchange and 
collaboration”, negotiations and networks rather than hierarchically structured relations. Transactions 
in the context of multi-level governance are therefore characterized by “informality and orientation 
towards objectives and outcomes” instead of constitutions and other legal frameworks, rules and 
formal arrangements (Peters and Pierre 2004:77; 79; 80; 85-88). 
The informalization of regulatory processes under multi-level governance arrangements has 
changed the nature of transactions with implications for equity, transparency, and accountability. For 
example, with limited access to formal means to resolve conflicts in regulatory processes, actors 
frequently end up resorting to informal mechanisms, resulting in “’pork-barrel’ agreements that give 
everybody something and do not necessarily solve the fundamental policy problems that produced the 
need for the bargaining in the first place” (Peters and Pierre 2004:85-88). The emphasis on 
accommodation, consensus and increased efficiency, rather than legal frameworks, rules and formal 
arrangements “privileges those interests relevant for decision-making and is therefore inherently 
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exclusionary”, for “the effectiveness of informal decision-making bodies often depends on the 
confidentiality and non-transparency of decisions, or influence” (Eberlein and Grande 2005:163-164). 
Since exercising political accountability based on the relationship between the legislature and the 
executive has become no longer straightforward, lack or ‘fuzziness’ of accountability (Flinders 2006: 
239) has increasingly been felt. The reliance on non-legal, soft law, and knowledge-based instruments 
and mechanisms has increased in the face of difficulties in securing compliance with internationally 
agreed norms and standards. However, it does not necessarily secure compliance.  
In this study, I attempt to answer the question of why the MANGO pilot project in India 
failed to achieve the goals in the light of the insights into transnational regulation. As this study shows, 
the knowledge transaction approach proves useful to analyze processes and causes of failures in 
development and policy which have increasingly been subject to transnational regulation. By way of 
introduction, I therefore first ask, in the face of the growth of transnational regulatory activities in 
relation to literacy and NFE policies and programs like the UNLD, the global EFA goals and 
frameworks, the MANGO initiative, the pilot project in India, etc., why these regulatory mechanisms 
should have been created. In an attempt to explain the reason, I review policy and programs to 
promote universal literacy in India. I then provide a brief overview of the history of transnational 
regulatory activities regarding literacy and NFE policies and programs.  
Policy and Programs for the Promotion of Universal Literacy in India 
Despite decades of development and policy interventions, progress towards universal literacy in India 
had been slow. The recognition of such stagnated progress around the globe formed a background of 
the launch of the United Nations Literacy Decade (UNLD): Education for All (EFA), 2003-2012.  
Although the Indian census indicated a steady growth of the national adult (15 years old and 
above) literacy rate – 40.82% in 1981, 48.54% in 1991, 61% in 2001 –, this national level adult 
literacy rate masked significant disparities among different groups and between urban and rural areas. 
Specifically, lower literacy rates among women, scheduled castes (SCs) and scheduled tribes (STs)
1
 
                                                          
1
 Scheduled Castes (SCs) are the castes or parts of or groups within castes which have traditionally been 
associated with ‘untouchability’ derived from their dirty and polluting jobs in the Hindu Caste system. 
Scheduled Tribes (STs) are races or tribes traditionally living in tribal areas predominantly characterized as 
forests. The Constitution makes special provisions for SCs and STs (e.g., reservation of seats in the House of 
Parliament, the Legislative Assemblies of the States, and Panchayats, claims to services and posts in the Union 
and State Governments, establishment of National Commissions for Scheduled Castes and Scheduled Tribes; 
administration and control of Scheduled Areas and Scheduled Tribes). The lists of SCs and STs are specified by 
the President and approved by the Parliament for each State (Articles 341 and 342). However, despite the 
Constitutional provisions as to the abolition of untouchability (Article 17) and prohibition of discrimination on 
grounds of religion, race, caste, sex or place of birth (Article 15), discriminations and atrocities persist. For 
example, the Preamble of the Scheduled Castes and the Scheduled Tribes (Prevention of Atrocities) Act, 1989 
of the Madhya Pradesh State Government states:  
 
    “Despite various measures to improve the socio-economic conditions of the Scheduled Castes and the 
Scheduled Tribes, they remain vulnerable. They are denied number of civil rights. They are subjected to 
various offences, indignities, humiliations and harassment. They have, in several brutal incidents, been 
deprived of their life and property. Serious crimes are committed against them for various historical, social 
and economic reasons.  
    Because of the awareness created amongst the Scheduled Castes and the Scheduled Tribes through spread of 
education, etc., they are trying to assert their rights and this is not being taken very kindly by the others. When 
they assert their rights and resist practices of untouchability against them or demand statutory minimum 
wages or refuse to do any bonded and forced labour, the vested interests try to cow them down and terrorise 
them…..” (Chawla 2004:1) 
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deserve attention, as Table 1 shows. It is particularly disheartening to note that the adult literacy rate 
in 2001 among SCs and STs had not even attained the national average in 1981 (40.82%).  
 
Table 1: Adult Literacy Rates (Census 2001) 
 Female Male  Total 
SCs 28.5 59.3 44.1 
STs 26.7 54.8 40.8 
Total  47.8 73.4 61.0 
 
Largely due to these considerable disparities among different groups, India’s adult literacy rate was 
indeed low, compared with the average in developing countries (Table 2).  
 
Table 2: Average Adult Literacy Rates of the World, Developing Countries (2000) and India 
(2001) 
 Female Male Total  
World  74.2 85.2 79.7 
Developing Countries 66.3 81.0 73.6 
India (Census 2001) 47.8 73.4 61.0 
(Source: UNESCO 2002a:212) 
 
Taking into account this situation, the National Policy on Education (NPE) in India, 
formulated by the Ministry of Human Resource Development (MHRD) and approved by the 
Parliament in 1986
2
 (modified in 1992), placed “special emphasis on the removal of disparities and to 
equalize educational opportunity by attending to the specific needs of those who have been denied 
equality so far” (MHRD 1998:7). Under the heading of ‘Education for Equality’ which concerned the 
so-called ‘weaker sections of the society’ comprising the Scheduled Castes (SCs), Scheduled Tribes 
(STs), the Other Backward Classes
3
, women and children, NPE enumerated seven types of education 
through which educational opportunity would be equalized: (i) education for women; (ii) education of 
Scheduled Castes (SCs); (iii) education of Scheduled Tribes (STs); (iv) education for other 
educationally backward sections and areas (e.g., rural areas, hill and desert districts); (v) education of 
minorities; (vi) education of the handicapped; and (vii) adult education (MHRD 1998: 7-12). Among 
them, education for women was given particular attention, as NPE stated: “[t]he removal of women’s 
illiteracy and obstacles inhibiting their access to, and retention in, elementary education will receive 
overriding priority, through provision of special support services, setting of time targets, and effective 
monitoring” (MHRD 1998:8). The main mechanisms for providing ‘education for equality’ were the 
                                                          
2
 The present study does not examine the Indian national adult literacy programs prior to the adoption of the 
National Policy on Education (NFE) in 1986.  
3
 Other Backward Classes (OBCs) generally refer to ‘socially and educationally backward classes of citizens’ 
mentioned in the Constitution (Article 15: Prohibition of discrimination on grounds of religion, race, caste, sex 
or place of birth and Article 16: Equality of opportunity in matters of public employment). However, it appears 
that there is no precise definition of OBCs. According to the Mandal Commission Report of the Backward 
Classes Commission, 1980 which recommended criteria for defining ‘socially and educationally backward 
classes’, OBCs are characterized by: (i) low social position in the traditional caste hierarchy of Hindu society; 
(ii) lack of general educational advancement among the major section of a caste or community; (iii) inadequate 
or no representation in Government service; and (iv) inadequate representation in the field of trade, commerce 
and industry (Ministry of Personnel, Public Grievances and Pensions 1990:6). Some State Governments have 
prepared a list of OBCs for reserving posts in Government services and seats in educational, professional, and 
technical institutions (16).  
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Government of India’s nationwide programs – Total Literacy Campaigns (TLCs), Post-Literacy 
Campaigns/Programme (PLC/PLP) and Continuing Education Programme (CEP).  
In spite of the priority given to the ‘weaker sections of the society’, even a decade after the 
passage of NPE, education opportunities had far from equalized, as the adult literacy rates among 
these groups show. Why did the disparities persist? As we shall see in this study, this was to a large 
extent due to transactions among actors involved in the formulation and implementation of literacy 
and NFE programs from which the majority of the weaker sections of the society were excluded. The 
fact that they remained illiterate, in fact, already indicates an exclusion from the formal education 
system, as NPE acknowledged. Moreover, partly because of their exclusion from educational 
opportunities, the weaker sections of the society were often excluded from economic, political and 
social opportunities as well. That they were excluded from political processes makes it difficult for 
the weaker sections of the society to influence literacy and NFE policies and programs that concerned 
them. Given this particular situation surrounding the weaker sections of the society and other 
disadvantaged and marginalized populations, the need to promote norms, standards and values, 
especially among policy makers and other actors involved in the formulation and implementation of 
national and subnational literacy and NFE policies and programs was felt. It is principally to address 
this need that transnational regulatory activities have been conducted. 
History of Transnational Regulation Surrounding Literacy and NFE Policies and Programs 
Transnational regulation surrounding literacy and NFE policies and programs up to 2002, when the 
United Nations Literacy Decade and UNESCO’s MANGO pilot project in India were launched, had 
comprised a series of interdependent activities, rather than a single independent activity. This was 
because a new transnational regulatory activity was almost always conducted with some reference to 
the previous activities. More specifically, a new activity was often designed to take into account the 
effects of the previous activities on literacy and NFE policies and programs with a view to producing 
further effects on them. Because of this continuous nature, it is not easy to clearly identify the start of 
transnational regulation regarding literacy and NFE policies and programs.  
Nonetheless, I start this review from the early 1980s when UNESCO began to systematically 
support the formulation and implementation of literacy and NFE policies and programs in its aid-
recipient developing member states. The focus on UNESCO was because UNESCO had been and still 
remained in the early 2000s, the single most important international organization to promote literacy 
and NFE in developing countries, despite the rise of other international organizations in the other 
subsectors of education. I also review effects of the transnational regulatory activities on the 
Government of India’s literacy and NFE policies and programs if I can trace some causal relations.  
Beginning 
In the early 1980s, UNESCO commissioned a study on mass literacy campaigns around the world to 
make “certain generally valid recommendations to be respected in organizing new nationwide 
campaigns in the countries still suffering from high illiteracy rates” and to contribute to “the 
development of an international strategy for the eradication of illiteracy world-wide” (Bhola 1982:7; 
209). The study’s recommendations and strategy were packaged into a “general model for the 
planning and implementation of literacy campaign” which provided step-by-step instructions as to 
how to formulate national policy on literacy and establish bureaucracies to implement the policy. The 
study along with the general model was presented and validated at an international seminar held in 
1982, in Udaipur (Rajasthan), India, in collaboration with UNESCO and other international and local 
organizations. Subsequently, with the support of UNESCO, India and other member states which 
attended the seminar, experimented literacy campaigns following the general model. This was 
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probably the beginning of UNESCO’s systematic support for member states in formulating and 
implementing literacy and NFE policies and programs.   
In the late 1980s, UNESCO launched regional programmes to promote Education for All 
(EFA), in particular, “to support national efforts to achieve universal primary education and eliminate 
adult illiteracy” (International Consultative Forum on Education for All 1990, Framework for Action). 
One such programme was the Asia-Pacific Programme of Education for All (APPEAL) designed to 
exchange information, experience and expertise and conduct technical and policy consultations. It was 
under APPEAL that the MANGO pilot projects were designed and implemented a decade later. 
APPEAL funded various activities to carry out ‘Technical Co-Operation among Developing Countries 
(TCDC)’ (UNESCO 1987c:26; UNESCO Principal Regional Office for Asia and the Pacific 
1993b:13) which broadly fell into the following two types: (i) consensual production and 
dissemination of regional models and prototypes by national experts through expert meetings, and 
regional and subregional workshops hosted alternately by member states; and (ii) establishment of 
regional networks for technical, research, and academic institutions of member states and organization 
of workshops and meetings for the network member institutions. A number of Indian national experts 
and institutions in the field of adult literacy and NFE participated in the two types of TCDC under 
APPEAL.  
The Government of India’s national adult literacy and continuing education programmes 
largely benefited from TCDC facilitated by UNESCO. Its Total Literacy Campaigns (TLCs), first 
experimented in Ernakulum (Kerala) in 1987, were, to a great extent, adapted from the general model 
for the planning and implementation of literacy campaign developed and disseminated under 
APPEAL. Similar regional models also fed into its subsequent programmes, Post Literacy Campaigns 
(PLCs)/Post Literacy Programme (PLP) and Continuing Education Programme (CEP). Moreover, 
institutional arrangements for administering these programmes were adapted from the general model, 
notably, the National Literacy Mission (NLM), an autonomous body established under the Ministry of 
Human Resource Development (MHRD), and state and district level autonomous bodies set up in 
parallel with public administration. In addition, technical support system for these programmes (i.e., 
institutions for developing curriculum, teaching-learning materials and learning assessments, and 
training teachers) was developed, largely following the general model, consisted of the Directorate of 
Adult Education of MHRD and the State Resource Centres for Adult Education (SRCs).  
Expansion 
On 5-9 March, 1990, “[s]ome 1,500 participants met in Jomtien [Thailand]. Delegates from 155 
governments, including policy-makers and specialists in education and other major sectors, together 
with officials and specialists representing some 20 intergovernmental bodies and 150 
nongovernmental organizations, discussed major aspects of Education for All” (International 
Consultative Forum on Education for All 1990, Preface to the First Printing). The so-called Jomtien 
Conference, organized by the Inter-Agency Commission
4
, was an important milestone in the history 
of basic education policy in aid-recipient developing countries with the adoption of the World 
Declaration on Education for All and Framework for Action to Meet Basic Learning Needs designed 
as “guides for governments, international organizations, educators and development professionals in 
designing and carrying out policies and strategies to improve basic education services” (Preface to the 
Third Printing). Under the overarching goal “to meet the basic learning needs of all children, youth, 
and adults” adopted at the Conference, six areas, including adult literacy and non-formal education, 
                                                          
4
 The Inter-Agency Commission was consisted of UNESCO, the United Nations Development Programme 
(UNDP), the United Nations Children’s Fund (UNICEF), and the World Bank. 
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were identified, where aid-recipient developing countries were expected to set targets and prepare or 
update plans of action for the 1990s (Framework for Action). One year later, the International 
Consultative Forum on Education for All, housed in UNESCO, was established to “promote and 
monitor progress toward the Jomtien goals” (Preface to the Third Printing).  
The Government of India briskly responded to the Jomtien Conference. Sadgopal, an Indian 
researcher on education, contends that the Government of India accepted rather prematurely the 
World Declaration on Education for All and Framework for Action to Meet Basic Learning Needs 
“without even consulting Parliament on its major constitutional and policy implications” (Sadgopal 
2006:109). This was, according to Sadgopal, “the beginning of a phase of steady erosion of 
Parliament’s role in policy formulation in education as well as the Planning Commission and the 
Ministry of Human Resource Development in formulating the agenda of Indian education and setting 
its priorities” (ibid.). The hasty response of the Government of India seemed to be prompted by offers 
of external aid to the Indian education sector, as the period coincided with a severe balance-of-
payment crisis.
5
 The flow of external aid into the Indian education sector increased dramatically in the 
1990s
6
, whereas, despite the call for mobilizing domestic resources at the Jomtien Conference, 
national budgets for the education sector shrunk (123)
7
. A large proportion of external aid went to 
primary education rather than literacy and NFE.  
Following the Jomtien Conference, in 1992, UNESCO convened the Third Meeting for 
Regional Co-ordination for APPEAL to discuss implementation strategies and actions of EFA at the 
regional and national levels based on the World Declaration on Education for All and Framework for 
Action to Meet Basic Learning Needs. Despite a sense of achievement recorded in the global EFA 
framework, representatives of member states who attended the Meeting expressed disappointment and 
denigrated the global EFA framework as “nothing more than a restatement of what has been 
attempted in the past without reaching specified goals” (UNESCO Principal Regional Office for Asia 
and the Pacific 1993b:11). The implementation strategies and actions of EFA adopted for the regional 
and national levels thus emphasized on ‘products’, whereas the global EFA framework focused on 
learning acquisition and outcomes. Thereafter, activities supported under APPEAL came to 
downgrade assessments of learning acquisition and literacy, and monitoring and evaluation (M&E) of 
goals and outcomes.  
In the same year, the Government of India’s National Policy on Education (NPE) was 
modified in part to adjust to the World Declaration on Education for All and Framework for Action to 
Meet Basic Learning Needs. In particular, attention given to women was formulated fairly 
consistently with the World Declaration on Education for All and Framework for Action to Meet 
Basic Learning Needs.  
Going back to 1990 and 1991, APPEAL funded a series of expert workshops to systematize 
knowledge about literacy campaigns and other NFE programs supported by UNESCO across member 
                                                          
5
 In the face of the crisis, the Government of India accepted the International Monetary Fund (IMF) and the 
World Bank’s structural adjustment programme for its New Economic Policy in 1991 with a view to initiating a 
series of macroeconomic and fiscal reforms to contain central and state fiscal deficits. Thereafter, the 
Government of India, for the first time since the independence, started receiving external aid for national 
education policy and programs. For instance, the District Primary Education Programme (the Government of 
India’s elementary education programme) financed by the World Bank formed part of the structural adjustment 
programme and its attendant social safety net programmes (Sadgopal 2006:109). 
6
 The major external aid contributors to the Indian education sector in the 1990s were, notably, the World Bank, 
the European Commission, UNICEF, the UK government’s Department of International Development (DFID), 
and the Netherlands government (Alexander 2001:83). Kumar reports a growth of external aid by 32 times 
during the period between 1993/94 and 2001/02 (Kumar 2006:32-33).  
7
 According to Sadgopal (2006), national education budgets dropped to 3.49 percent of the gross domestic 
product (GDP) in 1997/98, the level equal to that of the year 1985/86 (Sadgopal 2006:123).  
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states in the form of training manuals (‘products’). One of such training manuals was a four-volume 
set of the APPEAL Training Manuals for Planning and Management of Literacy and Continuing 
Education (AMPM). AMPM compiled lessons drawn from member states’ experiments with literacy 
campaigns, in particular, concerning ‘management’ of literacy campaigns and other NFE programs. 
Indian national experts, together with experts from other member states, contributed to the 
development of AMPM.  
Between 1991 and 1998, on an intermittent basis, the Government of India (the National 
Literacy Mission (NLM)) implemented the Total Literacy Campaigns (TLCs) and Post-Literacy 
Campaigns (PLCs) nationwide. ‘Success stories’ of mass mobilization in TLCs were widely 
publicized in mass media. The Indian public administration literature also featured some of 
‘management’ success of TLCs. In 1996, the Government of India launched the Continuing Education 
Programme (CEP) in the states where the PLCs/Post-Literacy Programme (PLP) phase was 
considered ‘over’. The design and implementation of TLCs, PLCs/PLP and CEP drew on the general 
model for the planning and implementation of literacy campaign, AMPM and other training manuals 
and materials developed and disseminated under APPEAL. National experts who participated in 
workshops organized under APPEAL were likely to have played a catalytic role in adapting the model, 
manuals and materials in India.  
Upgrading 
On 26-28 April, 2000, the World Education Forum was held in Dakar, Senegal to assess the 
achievements, lessons and failures since the Jomtien Conference in 1990. On this occasion, the EFA 
2000 Assessment was prepared based on “national assessments of the progress achieved since Jomtien 
in 183 countries, the problems encountered and recommendations for future action” (World Education 
Forum 2000:12). The EFA 2000 Assessment, while acknowledging “significant progress in many 
countries”, depicted a bleak picture such as 113 million children having no access to primary 
education, 880 million illiterate adults, persistent gender discrimination in education systems, and low 
quality of education (8). The participants in the World Education Forum, thus, reaffirmed the vision 
of the World Declaration on Education for All adopted at the Jomtien Conference: “The basic 
learning needs of all can and must be met as a matter of urgency” (8). Six goals8 and twelve strategies 
were adopted as part of the Dakar Framework for Action. All aid-recipient developing countries were 
requested to develop or strengthen national plans of action by 2002 and to establish “budget priorities 
                                                          
8
 The Dakar Framework for Action included the following six EFA goals to be achieved by 2015:  
 
1. Expanding and improving comprehensive early childhood care and education, especially for the most 
vulnerable and disadvantaged children; 
2. Ensuring that by 2015 all children, particularly girls, children in difficult circumstances and those 
belonging to ethnic minorities, have access to and complete free and compulsory primary education of 
good quality; 
3. Ensuring that the learning needs of all young people and adults are met through equitable access to 
appropriate learning and life skills programmes; 
4. Achieving a 50 per cent improvement in levels of adult literacy by 2015, especially for women, and 
equitable access to basic and continuing education for all adults;  
5. Eliminating gender disparities in primary and secondary education by 2005, and achieving gender 
equality in education by 2015, with a focus on ensuring girls’ full and equal access to and achievement 
in basic education of good quality;  
6. Improving every aspect of the quality of education, and ensuring their excellence so that recognized 
and measureable learning outcomes are achieved by all, especially in literacy, numeracy, and essential 
life skills (World Education Forum 2000:15-17). 
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that reflect a commitment to achieving EFA goals and targets at the earliest possible date, and no later 
than 2015” (9). All stakeholders, including national and local governments, international 
organizations, and NGOs, were urged “to be accountable for their record in meeting the commitments 
they had made”. UNESCO, on its side, reconfirmed “its mandated role in co-ordinating EFA partners9 
and maintaining their collaborative momentum” (10).  
The Government of India reflected the EFA goals adopted at the World Education Forum in 
the targets set for the national adult literacy and continuing education programs in its Five Year Plan 
(2002-2007) and other plan and strategy documents. In particular, the target statement formulated 
consistently with the EFA goals constituted a noticeable difference from the previous statements.
10
 
The United Nations Literacy Decade: Education for All (EFA), 2003-2012 and the MANGO 
pilot project in India, launched in 2002, were to help accelerate progress and improve M&E of 
literacy and NFE policies and programs and accountability for the global EFA goals related to literacy 
and NFE. Table 3 summarizes the major transnational regulatory activities and their effects on the 
Government of India’s literacy and NFE policies and programs that have been discussed above.  
 
Table 3: Chronology of Major Global, Regional and National Events Prior to the MANGO Pilot 
Project in India 
Year Major Event Actor(s) Concerned 
Early 1980s Development and dissemination of the general 
model for the planning and implementation of 
literacy campaign based on the study 
commissioned by UNESCO – beginning of 
UNESCO’s systematic support for member states 
in formulating literacy and NFE policies and 
programs 
UNESCO, aid-recipient 
developing member states, 
including India 
Late 1980s Launch of UNESCO’s regional programmes, 
including the Asia-Pacific Programme of 
UNESCO, aid-recipient 
developing member states, 
                                                          
9
 The EFA Partners include UN agencies (UNDP, UNFPA, UNICEF), the World Bank, Civil Society Networks, 
notably the Collective Consultation of NGOs on EFA, and Private Sector Networks like the World Economic 
Forum (EFA Partnerships, http://unesdoc.unesco.org/images/0015/001502/150218e.pdf, accessed on 18 
February 2011). 
10
 To illustrate, the targets set for the national literacy and continuing education programmes had changed over 
years as follows:   
 
 Make 80 million adult population between 15 and 35 years old (out of 271 million illiterate adult 
population) newly literate by 1995 (under Eighth Five Year Plan covering the period between 1992 and 
1997) 
 Make 100 million adult population between 15 and 35 years old newly literate by 1997 (revised, under 
Eighth Five Year Plan) 
 Make 100 million adult population between 15 and 35 years old newly literate by 2002 (under Ninth 
Five Year Plan covering the period between 1997 and 2002) 
 “Achievement of 75 per cent literacy level by 2007” (including the age group of 9-14 years old “in case 
they missed the opportunity or were denied access to mainstream formal education”) (under Tenth Five 
Year Plan covering the period between 2002 and 2007)  
(Mathew 2002:222; MHRD 2003:85) 
 
There was a noticeable change in the target statement under Tenth Five Year Plan (2002-2007). Specifically, the 
target was stated in percentage rather than in absolute number, and it no longer excluded the age group of 9-14 
years old, in line with the EFA goals (see footnote 8). The Tenth Five Year Plan made explicit reference to the 
EFA goals.  
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Year Major Event Actor(s) Concerned 
Education for All (APPEAL) – a number of Indian 
national experts in the field of literacy and NFE 
participated in activities under APPEAL 
including India 
1987 Establishment of the National Literacy Mission 
(NLM), and other administrative structures and 
technical support system for literacy campaigns 
and the first experiment of literacy campaigns in 
Ernakulum (Kerala), India 
Government of India, UNESCO 
1990 Jomtien Conference on Education for All (EFA) – 
the first global EFA framework (World 
Declaration on Education for All and Framework 
for Action to Meet Basic Learning Needs) focusing 
on learning acquisition and outcomes adopted 
UNESCO, other international 
organizations, donors, 
governments of member states, 
NGOs 
1990 Government of India’s acceptance of the global 
EFA framework and external aid for the education 
sector 
Government of India 
1992 Third Meeting for Regional Co-ordination for 
APPEAL – implementation strategies and actions 
of EFA focusing on ‘products’ adopted for the 
regional and national levels 
UNESCO (APPEAL), aid-
recipient developing member 
states, including India 
1992 Modification of the Government of India’s 
National Policy on Education (NFE) in part to 
adjust to the global EFA framework 
Government of India 
1990-1991 Development of APPEAL Training Manuals for 
Planning and Management of Literacy and 
Continuing Education (AMPM) – systematization 
of knowledge about literacy campaigns 
UNESCO (APPEAL), aid-
recipient developing member 
states, including India 
1991-1998 Nationwide implementation of the Indian national 
Total Literacy Campaigns (TLCs) and the Post-
Literacy Campaigns (PLCs) – launch of 
Continuing Education Programme (CEP) in 
selected states (1996) 
Government of India, UNESCO 
(APPEAL) 
2000 World Education Forum in Dakar – Dakar 
Framework for Action adopted 
UNESCO, other international 
organizations, donors, 
governments of member states, 
NGOs 
2000-2002 Government of India reflected Dakar Framework 
for Action in its Five Year Plan and other plan and 
strategy documents 
Government of India 
2002 Launch of the United Nations Literacy Decade 
(UNLD): Education for All (EFA), 2003-2012 – 
launch of the MANGO pilot project in India 
UNESCO, Government of 
India, NGOs 
Overview of This Study  
The following chapters explore the failure of the MANGO pilot project in India to achieve the goals 
by examining transactions in knowledge in transnational regulatory activities between regional, 
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national and local institutions and actors involved in the formulation and implementation of literacy 
and NFE policies and programs in India. Chapter 1 reviews methodological issues in anthropology of 
development and policy which make it difficult to identify and discuss factors that adversely affect the 
achievement of goals and objectives of development and policy interventions. It then introduces the 
guiding concepts of the ‘knowledge transaction approach’ in comparison with those of the 
interactionist approaches, with a view to overcoming the methodological issues in anthropology of 
development and policy. After reviewing theoretical and empirical discussions on transnational 
regulation, the chapter discusses how the ‘knowledge transaction approach’ can be used as a heuristic 
tool to analyze the failure of the MANGO pilot project in India as part of transnational regulatory 
activities related to literacy and NFE policies and programs.  
Chapters 2 through 5 examine disagreements, tensions and conflicts over knowledge activities 
related to transnational regulation. Chapter 2 centers on the processes of designing and implementing 
the pilot project in India to analyze how disagreements on the fundamental questions for M&E, that is, 
who should conduct M&E of which program and for what purpose, emerged and were informally 
resolved. It discusses how the way of resolving disagreements was related to the processes of 
producing, reproducing and using data for M&E.  
Chapter 3 draws attention to tensions between aid-recipient developing member states and 
major financial contributor states over modes of regulation and knowledge of UNESCO for 
transnational regulation surrounding literacy and NFE policies and programs. It first examines 
governance arrangements for UNESCO’s programs and activities which largely facilitated interests of 
aid-recipient development member states, rather than those of major financial contributor states, to be 
reflected in UNESCO’s programs and activities. It then studies cases of the Technical Co-operation 
among Development Countries (TCDC) – the mode of regulation preferred by aid-recipient 
developing member states – which was geared towards the development and dissemination of 
prototypes and models for national literacy and NFE policies and programs rather than literacy 
assessments and data production for M&E.  
Chapter 4 traces the development of two different concepts and practices of M&E – the one 
of the Government of India and the other of UNESCO and its transnational actors – by examining the 
processes through which models and materials for national literacy and NFE policies were developed, 
disseminated and adapted by regional, national and local actors involved in the formulation and 
implementation of literacy and NFE policies and programs in India. It then discusses the 
incompatibility of the two concepts and practices of M&E which was likely at the heart of the failure 
of the MANGO pilot project in India.  
M&E of literacy and NFE policies and programs involves assessments of whether learners 
attained the prescribed levels of literacy and other skills. Thus, the concept and practices of M&E in 
part shape what learners should learn and who should be learners. Chapter 5 examines the changing 
nature of the technical support system for literacy and NFE programs in India – institutions for 
developing curriculum, teaching-learning materials and learning assessments, and training teachers, or 
in other words, institutions for determining what learners should learn and who should be learners – 
from its establishment in the late 1980s under the influence of UNESCO till its maturity in 2004 with 
significant autonomy from UNESCO. It analyzes a case of academic and technical resource support 
by the State Resource Centre for Adult Education, Indore, Madhya Pradesh which assisted the 
implementation of the MANGO pilot project in India against a background of evolving political 
landscape surrounding the Government of India and the state government of Madhya Pradesh.  
Concluding chapter discusses the implications of the ‘knowledge transaction approach’ for 
anthropology of development and policy, in particular, anthropological discussions on why 
development projects fail, as well as for the study of transnational regulation.  
14 
 
Research Process 
Research for this study was conducted in the following manner. I came to know about the MANGO 
pilot project in India when I was helping as a research assistant at the Asia-Pacific Cultural Centre for 
UNESCO (ACCU) – a Japanese NGO based in Tokyo – the organization of the ACCU-APPEAL 
Joint Planning Meeting on NFE Programmes in Asia and the Pacific (held in July 2002, in Tokyo) and 
the Regional Workshop on Capacity Building for Trainers of Non-formal Education Facilitators in 
Asia and the Pacific (held in December 2002, in Yangon, Myanmar). In April 2003, I started 
supporting activities of the MANGO pilot project in India that UNESCO was designing and 
implementing in collaboration with ACCU. By that time, half a year had passed since the project 
implementation started in India. Through ACCU, I made contact with the Learning Resource Centre 
for Girls and Women (LRC), Indore/the State Resource Centre for Adult Education (SRC), Indore, 
Madhya Pradesh which had been involved in the designing and implementation of the MANGO pilot 
project in India, while offering support for preparing project documents. 
The first round of field research
11
 was conducted in Indore between September 2003 and 
January 2005 where I settled down in LRC/SRC Indore to work on the implementation of the 
MANGO pilot project and later on other activities of LRC/SRC Indore. At that time, I was interested 
in action research-oriented literacy studies and ethnography (Cole 1996 (2001); Robinson-Pant 2000; 
Street 1995) to investigate the use of literacy, numeracy and other foundational skills by learners in 
their daily lives and community development activities by intervening as an action researcher in 
collaboration with NFE facilitators. This research interest was formed against a background of 
widespread criticisms that learners in adult literacy programs often fail to acquire durable literacy 
skills and relapse into illiteracy after the programs end. Some researchers argue that the way in which 
literacy skills have been acquired affects the (limited) use of literacy (Bernardo 1997:7) by viewing 
literacy as social practices or ‘many literacies’ practiced in various forms and contexts (Street 1995), 
or community practice (Bernardo 1997). 
This original plan of research, however, did not materialize, due in part to the suspension of 
the Government of India’s Continuing Education Programme in Madhya Pradesh, and due in part to 
other unexpected turn of events that made the implementation of the MANGO pilot project difficult. I 
assumed, like UNESCO and ACCU, that Continuing Education Centres (CECs) were operating in 
Madhya Pradesh, where I could base my research activities. Yet according to LRC/SRC, Indore, there 
was no CEC operating in the state, thus, no literacy and community development activities to research. 
I therefore had to reformulate the plan of research and decided to investigate why the project was not 
being implemented the way it should. That was the beginning of this study.  
I went back to Madhya Pradesh between October and November 2006 for the second round of 
field research.
12
 I collected a variety of legal, policy and program documents of the Government of 
India and the state government of Madhya Pradesh. Some of the documents collected during the 
second field research were useful for locating debates on various programs and policies linked with 
NFE programs of the Government of India and the state government in two major national weeklies, 
the Frontline and the Economic and Political Weekly. I also carried out interviews with civil servants 
and non-civil servants involved in the implementation of NFE programs at the state government, 
district and block-level administrative structures (District Collectorates, District Literacy Committees 
(Zila Saksharata Samitis), Panchayat and Rural Development Offices, Tribal Development Offices, 
                                                          
11
 The first round of field research was funded by the Japan Society for the Promotion of Science (Grants-in-Aid 
for Scientific Research). 
12
 The second round of field research was funded by the Foundation for Advanced Studies on International 
Development (FASID Short-term Research Fellow Program). 
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District Education Offices and Block Resource Centres), and state-level workers of two major 
political parties, the Indian National Congress and the Bhartiya Janata Party (BJP). 
From my earlier involvement in the organization of the regional workshop and meeting, I 
already knew that UNESCO’s programs and activities involved regional and national experts. Yet I 
was not fully familiar with the way in which work of those experts is formally institutionalized in 
UNESCO’s programs and activities. Additional research on UNESCO’s website and review of 
journals and books on UNESCO closed the gap, so did my work in the education sector at 
international financial institutions since 2007.  
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CHAPTER 1: METHODOLOGY IN ANTHROPOLOGY OF 
DEVELOPMENT AND POLICY AND KNOWLEGDE TRANSACTION 
APPROACH TO TRANSNATIONAL REGULATION 
This chapter examines methodological issues in anthropology of development and policy which make 
it difficult to identify and discuss factors that adversely affect the achievement of goals and objectives 
of development and policy interventions. Although many development and policy anthropologists 
claim otherwise, I contend that methodological constructs that have commonly been used in 
anthropology of development and policy remain, to a large extent, under the influence of cultural 
relativism, structural-functionalism, and ethnographic naturalism (cf., Gardner and Lewis 2015:30) 
that are considered to have been overcome in the 1990s. After a critical examination of 
methodological issues, the chapter discusses a methodological foundation for this study which, 
through the next four chapters, enquires into factors that negatively influenced the achievement of the 
goals of the MANGO pilot project in India. It then turns to empirical and theoretical discussions on 
the factors contributing to the failure of the MANGO pilot project in India, drawing on studies in 
other subfields of anthropology and disciplines related to transnational regulation. My thesis is that 
these factors can be explained by transactions in knowledge between the project actors at regional, 
national and local levels who sought to obtain something of value through their involvement in the 
production, reproduction and use of knowledge in transnational regulatory activities under which the 
MANGO pilot project in India was subsumed.  
Rather than providing a comprehensive overview of studies in anthropology of development 
and policy, this chapter, therefore, aims to identify and analyze several common ideas, idioms, and 
ways of formulating questions found in anthropology of development and policy, and to discuss how 
they make it difficult for anthropologists to examine factors other than those to which they attribute 
‘failure’ in development and public policy. I argue that research in anthropology of development and 
policy shares similar methodological issues largely as it attempts to distinguish itself from other 
disciplines in interdisciplinary fields such as development and public policy. From this standpoint, the 
chapter views anthropological studies of development and public policy as forming a continuum, 
instead of considering that anthropology of development and anthropology of policy are distinct 
subfields of anthropology.  
This view happens to coincide with recent discussions in anthropology of development and 
policy suggesting that the boundary between the two subfields of anthropology has become blurred. 
Gardner and Lewis, in their review of anthropological studies of development, locate ‘policy worlds’ 
“between the worlds of development projects and those of social movements” (Gardner and Lewis 
2015:180). Mosse, in his review of anthropology of development, also sees policy form part of 
development as institutional practices and refers to a body of studies that “open[…] up the black box 
between policy intention and social effects, and ask[…] how development works” (Mosse 2013:232-
233). Moreover, Mosse is one of the contributors to Policy Worlds (2011), a volume edited by Shore 
and Wright, two of the main proponents of anthropology of policy. However, while policy 
anthropologists sometimes deal with policies of aid-recipient developing countries supported under 
development projects (e.g., Schwegler 2011), development anthropologists, including Gardner and 
Lewis, and Mosse, tend to confine themselves to ‘policies’ of donors and development institutions as 
a way to study development as ‘discourse’. As a consequence, many development anthropologists fail 
to capture development projects in their entirety and diversity and arrive at a simplistic understanding 
of failures of development projects. Viewing development and policy, and therefore, anthropology of 
development and policy, as part of the same continuum, in this context, offers a solution to these 
problems.  
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Methodological Issues in Anthropology of Development and Policy 
Several anthropologists who conducted surveys of anthropological studies of development note that 
scholarship in anthropology of development has been transformed since the 1990s. Edelman and 
Haugerud (2005), for example, characterize the transformation as a ‘turn away from macro-narratives, 
grand theory, and realist ethnography’ and describe it as follows:  
 
In the 1970s, anthropologists influenced by dependency and world-system theories, peasant 
studies, and feminism often placed the culture-political economy relation at the center of their 
investigations. By the mid-1980s, an important shift had occurred in some quarters, where 
anthropologists increasingly avoided systematic analyses of political economy and the new 
economic liberalism in favor of fragmentary attacks on economic reductionism and cultural 
essentialism….A late-20th-century preference for focusing on flux and fragmentation rather than 
powerful economic actors perhaps reflected anthropology’s traditional focus on small-scale 
phenomena (Edelman and Haugerud 2005:18). 
 
Gardner and Lewis (2015), on the other hand, describe the change in the 1990s in a slightly 
different tone:  
 
By the 1990s, we were suggesting that anthropology and development were under the influence of 
‘the age of postmodernity’…Intellectually, postmodernism involved the end of the dominance of 
unitary theories of progress and belief in scientific rationality. Objective ‘truth’ was associated 
with the operation of power and was replaced by emphasis on signs, images and the plurality of 
viewpoints there was no single, objective account of reality, for everyone experiences things 
differently (Gardner and Lewis 2015:28). 
 
Gardner and Lewis contend that postmodern critics attacked, among others, ‘cultural relativism’, “one 
of the discipline’s strong positions, [that] insists upon recognizing the inner logics of different 
societies”, and ‘ethnographic naturalism’ that “confers authority on the anthropologist by suppressing 
the historical specificity of the ethnographic experience” (Gardner and Lewis 2015:30). Equally, 
postmodern critics criticized frameworks such as functionalism and structuralism which “tended to 
reduce societies to a series of commonalities” (ibid.). In these anthropologists’ accounts, it is thus 
clear that the change in anthropology of development in the 1990s was methodological by nature, 
encouraged by the discipline-wide reflexive awareness of its methodological constructs.   
Such reflexive awareness helped the emergence of methodologically novel studies in 
anthropology of development. One such kind was those seeking to “understand the ways in which it 
[development] is socially constructed and in turn constructs its subjects” through ‘discourse’ based on 
“postmodern understanding of culture as negotiated, contested and processual” (Gardner and Lewis 
2015:99). They were largely “influenced by Foucault’s work on discourse, knowledge and power” 
whose main thesis was, according to Scoones and Thompson (1993:12), that “the criteria of what 
constitutes knowledge, what is to be excluded, and who is qualified to know involves acts of power” 
(Gardner and Lewis 2014: 99-100). Others drew attention to ‘fields of interface’ generating different 
combinational patterns like ‘syncretism’, ‘hybridisation’, and ‘creolisation’ (Arce and Long 2000:13) 
or exercised “reflexivity – the placing of the anthropologist into his or her text and reflecting upon 
their authorial and subjective role in creating their knowledge” (Gardner and Lewis 2015:44). It was 
also against this background that gave rise to anthropology of policy as a new subfield of 
anthropology (Shore and Wright 1997). 
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Given that these methodologically novel studies emerged as criticisms of cultural relativism, 
ethnographic naturalism, and structural functionalism, can we say that these are things of the past? For 
example, Olivier de Sardan, in his argument for ‘the entangled social logic approach’ influenced by 
Norman Long’s interactionist approach that has been referred to above, notes “the demise of the grand 
functionalist or structuralist systems of explanations” (Olivier de Sardan 2005:15).  
Yet, these methodological constructs die hard. While obvious forms of cultural relativism, 
ethnographic naturalism, and structural functionalism have gone out of sight, I argue that subtler 
forms persist in anthropology of development and policy, driving anthropologists to look for inner 
logics of the development and policy fields or ‘coherence’, to extrapolate or speculate based on 
limited empirical evidence, and to attribute some effects and behaviors to a single group, idea, 
structural character, or tool.  
Anthropology in the interdisciplinary fields of development and policy 
As discussed above, anthropology of development and policy can better be viewed as forming a 
continuum rather than as two distinct subfields of anthropology and share similar methodological 
issues especially in an attempt to distinguish themselves from other disciplines in the interdisciplinary 
fields of development and public policy. However, anthropology of development and anthropology of 
policy are, in effect, two separate subfields of anthropology and each has different strands of research 
in terms of subject studied, theoretical and methodological influence, and objective. Although the 
majority of methodological issues that I discuss below manifest themselves in almost all the strands of 
anthropology of development and policy to a certain degree, some issues can be associated more with 
particular strands than the others. Therefore, it is useful to review notable strands of research, though 
an individual study may fall into more than one strand at once.  
In anthropology of development, the most common way of differentiating research has been 
the contrast between development anthropology or ‘applied’ anthropology and anthropology of 
development or ‘academic’ (or ‘pure’ or ‘mainstream’) anthropology (Edelman and Haugerud 2005:2; 
Gardner and Lewis 2015: Chapter 2).
1
 Yet, as Gardner and Lewis contend, “the separation of applied 
and mainstream anthropology has been overplayed” (Gardner and Lewis 2015:76). Edelman and 
Haugerud, similarly, point to research straddling the two (Edelman and Haugerud 2005:40).  
Another, less conventional, way of categorizing anthropological studies on development is 
discussed by Crewe and Harrison. They argue that “development is understood in two very different 
ways” (Crewe and Harrison 1998:14), suggesting that a distinction can be made along this line. That 
is, there is research, on the one hand, on “development intervention involv[ing] a set of institutions, 
policies, and practices with an identifiable history”. There is another, on the other hand, on 
                                                          
1
 Edelman and Haugerud summarize the difference between development anthropology and anthropology of 
development as follows:  
 
development anthropology, in contrast to the anthropology of development, has been termed the work of 
practitioners who actually design, implement or evaluate programs of directed change, especially those 
intended to alleviate poverty in poor nations. The anthropology of development, on the other hand, calls for 
a “radical critique of, an distancing from, the development establishment” (Escobar 1997:498; but cf. 
Gardner and Lewis 1996). Additional differences are as follows:  
 
While development anthropologists focus on the project cycle, the use of knowledge to tailor projects 
to beneficiaries’ cultures and situation, and the possibility of contributing to the needs of the poor, the 
anthropologists of development centre their analysis on the institutional apparatus, the links to power 
established by expert knowledge, the ethnographic analysis and critique of modernist constructs, and 
the possibility of contributing to the political projects of the subaltern (Escobar 1997:505) (Edelman 
and Haugerud 2005:40). 
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development ideal and objective “towards which institutions and individuals claim to strive” (ibid.). 
This categorization can better be applied to anthropological studies of development as ‘discourse’, as I 
discuss further below.   
In addition to the two, there is yet another way of understanding development to which Crewe 
and Harrison seem to subscribe. That is, citing Long and van der Ploeg (1989:237), development as “a 
set of social practices arising out of the interlocking of actors’ strategies and intentionalities’” (Crewe 
and Harrison 1998:19) or “cross-cultural practices, meanings and discourses” (Arce and Long 2000:1). 
Development constitutes, by Long and van der Ploeg’s account, a ‘pathway’ to the analysis of 
“agency and social actors, […] multiple realities and arenas where different life-worlds and discourses 
meet, […] interface encounters in terms of discontinuities of interests, values, knowledge and power, 
and structured heterogeneity” (Long and van der Ploeg 1989:82).  
In anthropology of policy, on the other hand, probably because of its recent establishment as a 
subfield, distinct strands of research are less noticeable than in anthropology of development. 
Nevertheless, based on Shore and Wright who discuss different dimensions of policy studied by 
anthropologists, at least three strands can be separated. The first is a group of studies that enquire into 
the way in which policy is imagined and how such imageries move through space and time (Shore and 
Wright 2011:13). The second is the one that centers on policy process, in particular, the processes 
through which policy is developed (7-11). The third is a group of research drawing attention to the 
way in which policy is enacted in everyday practice (20). The influence of Foucault’s work has been 
strongly felt in anthropology of policy, though the emphasis has been placed on Foucault’s later work 
on governmentality and ethics rather than on discourse, knowledge and power, in line with a shift of 
emphasis in anthropology of development noted by Mosse (Mosse 2013:229). 
Although anthropology of development and anthropology of policy are two separate subfields 
of anthropology and have different strands within themselves, as we have seen above, the two 
subfields are confronted with a similar challenge derived from the choice of interdisciplinary fields 
like development and public policy. The challenge is partly associated with methodological issues 
commonly found in anthropology of development and policy. Specifically, an imperative for ‘selling’ 
anthropology (Grillo 1997:4) or maintaining a distinction from other disciplines (Agrawal 2006:294) 
in the interdisciplinary fields compels anthropologists to rely on some methodological constructs. 
According to Ferguson, “what anthropologists do, and what will be taken to be “anthropological”, is 
determined by the conventional division of academic labor between the social and scientific 
disciplines” (Ferguson 2005:149).  
Grillo, taking into account such interdisciplinary context, notes the following themes that 
emerged from his survey of anthropological studies on development:  
 
(1) a continuing diffidence on the part of anthropologists working in the development field; (2) an 
increasingly focused sense of the anthropological contribution defined in terms of what 
anthropologists say about culture and social relations; (3) opposition to the marginalization of 
indigenous peoples and their knowledge; (4) a keen interest in bottom-up solutions and in 
mechanisms of empowerment; (5) cynicism about the aims and practices of development; (6) the 
emergence of critical views of development and the development process; (7) the advocacy by 
some of alternative ways of doing both development and anthropology. (Grillo 1997:11) 
 
Regarding the first and second themes, Grillo adds that “[t]here is an ongoing defensiveness about 
what their discipline can and cannot contribute to the theory and practice of development” and “there 
are the claims that anthropology illuminates those aspects of development which other disciplines 
ignore” (4). Relatedly, there is a tendency to conceptualize ‘development’ in unconventional manners 
with a view to ‘problematizing’ the conventional concept of ‘development’ employed in other 
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disciplines. In Anthropology of Policy, Shore and Wright also dedicate attention to a number of ways 
in which policy can be reconceptualized as something else, and thereby problematizing ‘policy’ 
(Shore and Wright 1997:6). 
Yet, as Edelman and Haugerud note, “[s]uch academic criticisms of development” through 
problematization “often have little impact on its practice”, even though anthropologists have 
repeatedly pointed out “why most development projects fail” (Edelman and Haugerud 2005:48). 
Edelman and Haugerud thus remark that “fundamental criticisms of development projects have 
changed little over time” (ibid.). Gardner and Lewis also note that “anthropologists have tended to call 
for the same solutions” (Gardner and Lewis 2015:91).  
Why has anthropological work made little impact on development practice, whereas these 
criticisms have supposedly brought “the intellectual richness and innovativeness” into anthropology 
of development (Edelman and Haugerud 2005:44; cf., Crewe and Harrison 1998:4)? Edelman and 
Haugerud offer three answers. First, “so much of the criticism is damning, self-serving, and counter-
productive” without practical solutions provided. Second, “the complexity, innovation, and self-
critical tentativeness of anthropological analysis lose out to the simplicity, familiarity, and 
explicitness that are more digestible by development agencies”. Third, anthropological research 
“challenges what others want to believe” with findings like “[i]nstitutional conservatism, or 
development agencies’ inability to learn and unwillingness to shift course dramatically” (48-49). 
By contrast, Olivier de Sardan attempts to answer differently. In his criticism of 
anthropological studies of development as ‘discourse’, he maintains:  
 
Approaching development through ‘discourse’ leaves the door open to this type of risk-free 
generalization [“development as a monolithic enterprise, heavily controlled from the top, 
convinced of the superiority of its own wisdom and impervious to local knowledge, or indeed 
commonsense experience, a single gaze or voice which is all powerful and beyond influence”]. 
Moreover, authors tend to choose only those aspects of the ‘discourse’ that support their theses. 
Conflation is a common practice, which is moreover facilitated by the fact that terms like 
‘discourse’ and ‘narrative’ are vague and have hardly benefited from any empirical mapping. In 
fact, it suffices to select one public rhetoric or another, one type of cliché or another, and to 
proceed to its deconstruction. (Olivier de Sardan 2005:5)  
 
What Olivier de Sardan attacks above are methodologies in anthropology – cultural relativism, 
ethnographic naturalism, and structural-functionalism – that have also been attacked by postmodern 
critics by the 1990s and were thought to have been overcome by methodologically novel studies, 
including those of development as ‘discourse’.  
My thesis is that anthropology of development and policy face serious methodological issues 
that isolate anthropology from other disciplines in the interdisciplinary fields of development and 
public policy and divert “anthropological attention away from the wider context of development 
within neoliberal political economy and the reproduction of (global) inequality” (Mosse 2013:235). 
With the conventional methodological constructs, even in subtler forms, anthropologists are likely to 
be misguided. And questions about factors that adversely affect the achievement of goals and 
objectives in development and public policy are left unasked.  
From this perspective, even though anthropologists claim to have known “why development 
projects fail” (Edelman and Haugerud 2005:48), I ask provocatively: Are what anthropologists have 
pointed out as causes of the failure really significant factors that make development projects fail? Are 
there any other factors that have not been identified or discussed by anthropologists? In search of 
answer, I identify several common ideas, idioms, and ways of formulating questions in anthropology 
of development and policy that have limited anthropologists’ search for other factors, and analyze 
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how they make it difficult for anthropologists to examine factors other than those to which they 
attribute ‘failure’ in development and public policy.  
Referring to Escobar (1995), one of the most influential proponents of studies of development 
as discourse, Gardner and Lewis maintain that in anthropology of development ‘discourse’ is defined 
as:  
 
a particular mode of thinking, and a source of practice designed to instill in ‘underdeveloped’ 
countries the desire to strive towards industrial and economic growth. It has become 
professionalized, with a range of concepts, categories and techniques through which the 
generation and diffusion of particular forms of knowledge are organized, managed and controlled 
(Gardner and Lewis 2015:12) 
 
I propose that the discipline of anthropology can be critically analyzed as ‘discourse’ in the same way 
as development. That is, we can ‘problematize’ particular modes of thinking and a range of concepts 
and categories through which anthropological knowledge of development and public policy is 
produced and reproduced (see also Olivier de Sardan 2005, Chapter 7 on his discussion on 
‘developmentalist populism and social science populism’).  
In what follows, I examine how some methodological constructs common in anthropology of 
development and policy make it difficult for anthropologists to describe and analyze processes and 
causes of failures in development and public policy. Specifically, I review the following four 
methodological constructs: (i) assumptions about ‘coherence’; (ii) actors’ ‘presumed’ behavior; (iii) 
dichotomous views; and (iv) ‘assumed’ agency of experts.  
Assumptions about ‘coherence’ 
In anthropology of development and policy, discussions on ‘coherence’ in development and public 
policy abound. For example, citing Yarrow (2011:6) who argues that “development is “not a 
coherence set of practices but a set of practices that produces coherence”, Mosse (2013) draws 
attention to the ways in which anthropologists conceptualize the processes through which coherence is 
produced in development. One way is to turn to “Deleuze & Guattari’s (1987) indeterministic (but 
empirically discovered) notion of assemblage (agencement)” which denotes, according to Moore 
(2005:23, 332), “the flexible, contingent, and continuous work of “pulling disparate elements together” 
(ideas, moralities, artifacts, technologies, diffused agency, heterogeneous interests, destabilizing 
elements) […] which is “always a process of ordering not order” (Mosse 2013:231). Another is to 
introduce Latour (2005)’s concepts of ‘composition’ “by heterogeneous actors/actants’ through which 
“the material and conceptual coherence of a development program is performed” (Mosse 2013:232) 
and ‘translation’ through which policy designs are transformed into “the diverse interests and 
meanings of actors that a program brings together” (233). Most research interested in these processes 
falls into the strand which enquires into “development intervention involv[ing] a set of institutions, 
policies, and practices with an identifiable history” (Crewe and Harrison 1998:14).  
As Mosse’s reference to ‘policy designs’ above shows, similar conceptualizations have 
attained general currency in anthropology of policy as well. This can be illustrated by Shore and 
Wright’s discussion on how to conceptualize policy. Shore and Wright propose conceptualizing 
policy as “a ‘social and political space articulated through relations of power and systems of 
governance’” (Shore and Wright 1997:14) based on Foucault’s (1980) concept of dispositif” (Shore 
and Wright 2011:11). Citing Dreyfus and Rabinow (1983:121), “dispositif” is defined as “the 
‘ensemble’ of practices, institutions, architectural arrangements, regulations, laws, administrative 
measures, scientific statements, philosophical propositions and morality that frame a disciplinary 
22 
 
space” (Shore and Wright 2011:11). To understand “processes by which actors…come to internalise, 
embody and become habituated to those structuring frameworks” – dispositif – or as they paraphrase 
“how ways of being and doing are framed”, on the other hand, Shore and Wright employ Bourdieu’s 
(1977) concept of habitus (Shore and Wright 2011:11). Their main thesis is that since “neither of 
these accounts make clear precisely how the elements that constitute a dispositif or habitus are 
brought together in an ‘assemblage’ or ‘apparatus’”, “the way that policy creates links between agents, 
institutions, technologies and discourses and brings all these diverse elements into alignment” should 
constitute the object of study (ibid.). This type of discussion is often found in the strand of research 
that draws attention to the way in which policy is imagined and how such imageries move through 
space and time (Shore and Wright 2011:13).  
Apart from ‘dispositif’ which is presumed to give coherence to a multiplicity of “practices, 
institutions, architectural arrangements, regulations, laws, administrative measures, scientific 
statements, philosophical propositions and morality” (Shore and Wright 2011:11), anthropologists 
also draw attention to ‘states’ which are considered as “powerful sites of symbolic and cultural 
production” (Ferguson and Gupta 2002:981; see also Sharma 2006:62; Gupta and Sharma 2006:278). 
In particular, anthropologists examine bureaucratic practices and procedures pertaining to public 
policy, programs and projects as “images, metaphors and representational practices” of states through 
which states are constructed as unified and coherent entities endowed with legitimacy and authority 
(Ferguson and Gupta 2002:981-2; Gupta and Sharma 2006: 281). Their intention is to broaden the 
scope of state theory discussed in political science and other social sciences (Gupta and Sharma 
2006:290), or, according to a political scientist, “to maintain a distinction – to set particular kinds of 
analyses apart from others” (Agrawal 2006:294). 
In an attempt to analyze “the changing forms of state spatialization” in relation to society and 
emerging transnational nonstate organizations in the postcolonial state of India, Ferguson and Gupta 
highlight “the image of vertical encompassment” (Ferguson and Gupta 2002:982-3). “Verticality 
refers to the central and pervasive idea of the state as an institution somehow “above” civil society, 
community, and family”. Encompassment, on the other hand, is an image which locates the state 
“within an ever widening series of circles that begins with family and local community and ends with 
the system of nation-states” (982). Ferguson and Gupta’s objective is to contribute to “the 
understanding of social and imaginative processes through which state verticality is made effective 
and authoritative”, because, referring to Scott (1998), “states in fact invest a good deal of effort in 
developing procedures and practices to ensure that they are imagined in some ways rather than others” 
(Ferguson and Gupta 2002:983-4). They maintain that “[s]urprise inspections and registers were two 
devices by which verticality and encompassment were practiced” (987), and suggest, along this line, 
“rereading the ethnographic record to reinterprete the data concerning how state claims to verticality 
and encompassment have been legitimized and substantiated in everyday life in a multiplicity of 
empirical situations around the world” (995).  
By contrast, Gupta and Sharma highlight, with a view to grasping “states as cultural artifacts”, 
“everyday practices of bureaucracies and representations of the state” found in two development 
programs implemented by the Indian state (Gupta and Sharma 2006:278). They argue that “[t]he state 
system is a congeries of functions, bureaus, and levels spread across different sites” and “[g]iven this 
institutional and geographical dispersion”, following Abrams (1988) and Trouillot (2003), “an 
enormous amount of culture work has to be undertaken to construct “the state” as a singular object” 
(Gupta and Sharma 2006: 278). The use of government-issued jeeps and enumeration practices by 
workers in the two development programs are two representations of the state through which, Gupta 
and Sharma contend, the state as a singular object is imagined by people (285-290). They conclude:  
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the routine, everyday practices of state bureaucracies perform a critical cultural function in 
helping to represent the state as coherent and unitary even when (perhaps especially when) they 
are not overtly seeking to do so. It is through such practices that the state becomes a material 
force in people’s lives and through which domination is legitimized. (291) 
 
Although Mosse, Shore and Wright, Ferguson and Gupta, and Gupta and Sharma all consider 
that development and policy or states produce ‘coherence’, they fail to explain what the nature of such 
‘coherence’ is (cf., Barth 2002:6). Olivier de Sardan argues against the claim that a development 
“project always […] ha[s] a specific coherence which justifies its existence” and maintains that: 
 
this necessary declaration of coherence, which is one of the essential conditions of funding, and 
which is often expressed through a specific rhetoric […], is always undermined not only by the 
interaction between the project and the target population […] but also by the various elements that 
participate in the project itself. (Olivier de Sardan 2005:140) 
 
Is ‘coherence’ merely rhetorical as Olivier de Sardan claims? Or theoretical (cf., Mosse 
2005a), “rooted in scientific rationalism” (Gardner 1997:134)? Arce (2000) concurs with Olivier de 
Sardan’s view. He contends that “[t]he language of development […] is a combined set of linguistic 
representations and linguistic constructions of how to relate ‘problems’ to ‘solutions’” and “[i]t is a 
certain way of framing problems, attributing essences, and finding solutions based on the 
objectivisation of what constitutes development”. However, Arce argues that these linguistic 
representations do not “fully describe the ‘development realities’, nor take account of people’s 
experiences of change or their coping strategies, but instead reconstitute[…] fragmented 
representations into simulation models of ‘progress’ and economic growth” (Arce 2000:33-4). For 
Olivier de Sardan and Arce, therefore, ‘coherence’ seemingly produced by development is rhetorical 
or theoretical by nature and does not reflect reality.  
Nevertheless, Mosse and others seem to claim otherwise. Gupta and Sharma argue that it is 
through everyday practices of state bureaucracies performing a cultural function to “represent the state 
as coherent and unitary” that “the state becomes a material force in people’s lives and through which 
domination is legitimized” (Gupta and Sharma 2006:291, the emphasis added). Commenting on 
Gupta and Sharma’s work, Agrawal contends that “[i]n suggesting that government works at a 
distance by appealing to our general sense, the phrase both obscures how it works and occludes the 
instances in which it does not” and that “the basic and important mechanisms that either presuppose 
government-at-a-distance or must be created and cultivated by it need greater and more systematic 
elaboration” (Agrawal 2006:294, the emphasis is original).  
Likewise, it is unclear in Ferguson and Gupta’s study how surprise inspections and registers 
function to produce state verticality and encompassment and why such state verticality and 
encompassment should be created in the first place. In fact, originally, surprise inspections and 
registers are the mechanisms through which the government (not the vague concept of ‘state’ that 
Ferguson and Gupta employ), entrusted by the public who vote in the representative democracy, 
ensures that the program objectives are being attained and the planned activities are taking place. 
Moreover, whereas Ferguson and Gupta consider registers as “devices for self-monitoring” and “for 
enabling the surveillance and control of the Workers” (Ferguson and Gupta 2002:987), registers 
function as such only if the Workers faithfully keep records. In reality, ‘gaming and strategic behavior’ 
(Hood 2006) can be prevalent and the Workers’ ability to keep reliable records would be limited, as 
we shall see in the subsequent chapters of this study. 
As suggested by the metaphoric use of terms like ‘Aidland’ (Anthorpe 2011) and ‘policy 
worlds’ (Shore and Wright 2011), as if they are comparable to small-scale, ‘coherent’ societies that 
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anthropologists used to study, there are a couple of methodological issues in the assumption about 
‘coherence’ in development and public policy. Olivier de Sardan rightly points out that this is ‘another 
type of holism’ in anthropology of development that “considers society as a coherent and 
homogenous whole, regardless of the characteristics attributed to this whole” (Olivier de Sardan 
2005:63). He continues:  
 
This is the case with classic structural-functionalism and it is also the case with Marxism; both of 
these, for different reasons, hold that behavior simply reflects the system, that positions are 
simply positions within a social structure. This is also the case with ‘culturalism’ which reduces 
all societies (along with their various groups and sub-cultures) to ‘one’ system of cultural values, 
or even to a ‘national character’ or ‘basic personality’, if not to a ‘habitus’. (63) 
 
Likewise, I have also discussed above that anthropologists tend to assume ‘coherence’ similar to a 
‘system of cultural values’ produced by development and policy interventions and its material force 
on actors’ behavior. The next section further examines the way in which anthropologists presume 
such direct reflection of the system of cultural values on actors’ behavior.  
Actors’ ‘presumed’ behavior 
A political scientist, Agrawal, commenting on Gupta and Sharma (2006) above, argues that 
“[e]thnographic approaches to the workings of government are perhaps uniquely equipped to uncover 
the development of selves” or “the relationship between power and subjectivity” (Agrawal 2006:294).  
 
Even if neoliberal government is about shaping the subject’s conduct in the light of reason, the 
emergence of the subject and the workings of reason are never innocent of power. Therefore, an 
elaboration of the means through which government overcomes obstacles and reconfigures 
conduct must involve an examination of the processes at play in the constitution of the self. (294) 
 
Thus, Agrawal sees advantages of ethnographic research in studying the processes of “subject 
formation” (Agrawal 2006:294). Indeed, anthropologists are aware of the question, as exemplified by 
Shore and Wright (2011)’s reference to Bourdieu (1977)’s concept, habitus, to understand “processes 
by which actors…come to internalise, embody and become habituated to…structuring frameworks” 
(Shore and Wright 2011:11). Yet, Shore and Wright confine themselves to naming certain patterns of 
behavior such as “the proactive, ‘self-managed’ worker, the accountable, ‘calculative self’ and the 
‘responsibilised citizen’” to which neoliberal political technologies supposedly subject individuals 
(16), instead of discovering and describing the processes that generate these patterns of behavior (cf., 
Barth 1966:v). In other words, Shore and Wright presume that behavior simply reflects neoliberal 
ideology. This type of discussion is often found in the strands of research on development ideal and 
objective “towards which institutions and individuals claim to strive” (Crewe and Harrison 1998:14) 
and the way in which policy is enacted in everyday practice (Shore and Wright 2011:20). 
One example of these strands is Gould (2005). Realizing that practical and rhetorical means 
of ‘partnership’ (understood as policy dialogue, local ownership, harmonisation, consultation, and 
participation by Gould) have become a new mode of governing the aid domain in Tanzania, Gould 
proposes studying “the main site of the social construction of partnership” and “the source of a 
specific logic of engagement” (i.e., “a constructed community of interests that transects the borders of 
agencies, bureaux and nations, constituted by an identity of epistemic, educational, class and 
lifestyle/taste distinctions”) to identify ‘technologies of subjectification’ by which local actors have 
come to assume “responsibility for donor-designed social agendas” (Gould 2005:65, 67). Gould 
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maintains that “[t]he basic message of the foundational partnership narrative is that GoT [Government 
of Tanzania] must be trusted in order to be brought into the fold of the well-governed” (67, the 
emphasis is original) by ‘capacity-building’ with a view to “increasing the likelihood that the 
somewhat flimsy trust now invested will one day redeem itself” (69). “’Capacity-building’”, Gould 
contends, “is a constitutive part of, and work through, a logic of engagement that largely (though not 
with any great strategic consistency) serves to instil self-governmental disciplines in the client-
subjects of the aid relationship: state and non-state actors alike” (70). ‘Capacity-building’ can not only 
“fashion[...] compliant subjectivities”, but also instil empowerment as “[c]apacity implies the exercise 
[of] self-disciplines that can provide access to the resources of the aid domain” (71).  
However, Gould’s discussion on logic of engagement can be subject to a similar criticism of 
Shore and Wright’s use of ‘habitus’. For instance, Gould confines himself to enumerating “[t]he skills 
necessary to conform to the rules of the aid game” such as time management capacity, politics of 
scale, and ‘aesthetic’ discipline (Gould 2005:72-80), rather than examining the processes of ‘capacity-
building’ through which local actors acquire and internalize these skills (cf., Barth 1966:v). Moreover, 
the reality often turns out to be the reverse: local actors can still access “the resources of the aid 
domain”, even if they hardly demonstrate the mastery of the “skills necessary to conform to the rules 
of the aid game”, as we shall see in this study. It is therefore unclear how a specific logic of 
engagement encourages local actors to exercise self-disciplines, and thereby becoming “a new mode 
of governing the aid domain”.2  
Gould’s work can be discussed further in the light of other anthropological studies. Mosse, for 
example, cites a study (Pandian 2008:159) arguing that “[s]uch moral self-making is not analyzable 
simply as”, for example, “people’s submission to a governmental “order of power identifying their 
own nature as a problem”. Instead, as in the case of the Yoruba qlaju (enlightenment) analyzed by 
Peel (1978), “[i]t may entail infusion of existing cultural concepts (indigenous ideas of development), 
normative orders, moral imperatives, or theories of social change” (Mosse 2013:231). 
Nevertheless, anthropologists tend to presume that behavior reflects a system of cultural 
values. In his comments on Shore and Wright’s study of the rise of ‘audit culture’ in higher education 
(Shore and Wright 1999, 2000), Mills also remarks that “following Foucault, it has become a staple of 
recent writings to identify the growing array of agentless disciplinary technologies by which the 
modern state situates and moulds its unwary and increasingly time-poor citizens” (Mills 2000:521). 
As Mills rightly points out, Shore and Wright are content to merely list neoliberal technologies of 
governance “ like “competitive outsourcing, privatisation, deregulation, internal markets, output 
funding, performance indicators and payment-by-results” which are assumed to generate regular 
patterns of behavior such as “the proactive, ‘self-managed’ worker, the accountable, ‘calculative self’ 
and the ‘responsibilised citizen’” (Shore and Wright 2011:15-16).  
The above may also be associated with two dominant views of policy in anthropology of 
policy discussed by Mosse (2005a). In reviewing anthropological studies of policy and development, 
Mosse notes that there are “instrumental view of policy as rational problem solving”, and “a critical 
view that sees policy as a rationalizing technical discourse concealing hidden purposes of bureaucratic 
                                                          
2
 Park and Vetterlein (2010), political scientists interested in international organizations (IOs), employ the 
concept of ‘policy norms’ defined as “shared expectations for all relevant actors within a community about what 
constitutes appropriate behavior, which is encapsulate in (Fund or Bank) [the International Monetary Fund or 
the World Bank] policy” to examine how international norms exert influence on actors’ behavior. They argue 
the following three constitutive components determine the strength of a ‘policy norm’: (i) formal validity where 
a policy norm “has become an international agreement, or been made part of the IO’s constitution or Articles of 
Agreement, its operational strategy, and/or is included in Fund and Bank loan contracts; (ii) social recognition 
where a policy norm is “understood as socially appropriate by those inside and outside the IO such that all agree 
that it is the right thing to do; and (iii) cultural validity where a policy norm is “culturally adapted to local 
contexts in the case of IMF and Bank borrowers (Wiener 2007b:62)” (Park and Vetterlein 2010:4-6). 
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power or dominance” (Mosse 2005a:2). Criticizing, in particular, the critical turn in anthropology of 
policy as “a ‘new functionalist’ sociology”, Mosse maintains that the critical view “merely replaces 
the instrumental rationality of policy with the anonymous automaticity of the machine” and 
“substitutes false objects with real ones – development with social function (for instance, the 
extension of bureaucratic power)” (Mosse 2005a:5-6, the italics is original). Elsewhere, Mosse also 
argues that “the instrumentalism of development’s self-representation is replaced by a “power 
functionalism” discussed by Sahlins (2008:12) and it “destroys rather than demystifies its object, 
development, whose agents are denied reflexive intentionality or responsibility” (Mosse 2013:229). 
Although many studies of the way in which policy is enacted in everyday practice still assume 
a direct linkage between the instrumentality of policy and actors’ behavior, there is a growing body of 
studies within this strand interested in ‘reflexive subjects’ or ‘sceptical subjects’ engaging with policy 
(Shore and Wright 2011:17-18). Similarly, in anthropology of development, research conducted based 
on the understanding of development promoted by Long and van der Ploeg (1989:237) as “a set of 
social practices arising out of the interlocking of actors’ strategies and intentionalities’” (Crewe and 
Harrison 1998:19) or “cross-cultural practices, meanings and discourses” (Arce and Long 2000:1) 
assigns agency to those who are often “denied reflexive intentionality or responsibility”. However, 
these studies frequently embrace dichotomies such as developers/the local, the government/population, 
to which I turn next.  
Dichotomous views 
Crewe and Harrison maintain that it is simple dichotomies “upon which both observers and 
practitioners rely to explain a complex world”. The example includes “developers and developing, 
donors and beneficiaries, rich and poor, rural and urban. Third World and First World, indigenous and 
Western” (Crewe and Harrison 1998:4). How frequent such dichotomies appear in anthropology of 
development can be illustrated by the following text.  
In his discussion on ‘popular knowledge and scientific and technical knowledge’, Olivier de 
Sardan argues:  
 
Development actions bring two worlds into relationship with each other. These could alternatively 
referred to as two cultures, two meaning systems, or whatever…Let’s put it this way: two 
configurations of contrasting conceptions and notions come face to face. On one hand, there is the 
notional configuration of the ‘target population’ (to use the technocrat’s vocabulary) or of the 
‘peasant community’ (if we prefer the idealist vocabulary). On the other, there is the notional 
configuration of the development institutions and of their operators. The two sets of knowledge 
and meanings enter into relationship in the context of attempts at transferring skills: development 
in fact comprises attempts to transfer certain skills from the meanings systems of development 
operators to populations who have other kinds of meanings systems. (Olivier de Sardan 2005:153) 
 
Such dichotomous view appears typically in the ‘interactionist approach” adopted by Olivier de 
Sardan which “takes into account interaction in general (social, political, economic, symbolic) 
between actors in a given field vying for given stakes” (52-53). Norman Long, another advocate of 
the interactionist approach, also tends to rely on a similar dichotomous view, supposedly inherited 
from Hobart (1993) (Arce and Long 2000:1) who “describes a radical opposition between ‘western 
knowledge’ and ‘local knowledge’” (Olivier de Sardan 2005:8). Yet, as Crewe and Harrison contend, 
“social reality is far more complicated” (Crewe and Harrison 1998:4). 
Crewe and Harrison cite another example of dichotomous view – Escobar (1995) who “argues 
that the development encounter should be seen not so much as a clash between two cultural systems 
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as an intersection in which people and social situations are seen and represented in different ways” 
(Crewe and Harrison 1998:18). Crewe and Harrison point to “Escobar’s implicit assumption” that 
“developers develop, while local people resist” in an attempt to make an argument for the “need to 
understand local forms of ‘resistance’ to development”. As a result, “[d]evelopers remain at the centre 
of the analysis while other people’s actions are read merely as responses to the fixed centre” (18). 
Similar observation can be made in anthropological studies of public policy.  
Però, acknowledging growing bodies of research on public policy, maintains that “this growth 
has taken place more in terms of studying the powerful actors at the top of the policy chain and less in 
terms of the powerless, especially with regard to the policy change they produce” (Però 2011b:244). 
Based on this understanding, he proposes research “focus[ing] on the policy responses of the 
governed” and “how policy comes to be transformed, challenged, resisted, neutralised or improved 
from below, through the creative engagements of disadvantaged recipients and other actors (e.g., trade 
unions, nongovernmental organisations [NGOs], social movements and other civil society 
organisations) who work with these disadvantaged groups to protect their interests” (244; cf., Però 
2011a:223). However, Però’s proposal demonstrates a dichotomous view similar to Escobar’s 
criticized by Crewe and Harrison – policy remains at the center while people’s actions are analyzed 
“as responses to the fixed centre”.  
By contrast, Ghosh adopts a more nuanced framework of the state versus the local population. 
Recognizing “the impossible distance that has been emerging between middle-class adivasi [tribal] 
leaders…and…subaltern classes” (Ghosh 2006:518) vis-à-vis developmental projects of the 
government – the construction of two large dams in tribal lands –, Ghosh contrasts “successful 
indigenous struggle against displacement” of the subaltern classes with “the indigeneity imaginary 
unleashed by the transnational indigenous movement” to which a handful of adivasi leaders subscribe 
(524). Ghosh maintains that the subaltern classes and the new adivasi leaders are two subjectivities 
created by different forms of governmentality. The former emerged from the practices of ‘exclusive 
governmentality’ that recognized “a foundational tribal otherness or ethnicity” and accorded tribal 
land protections, that is, tribal lands “to be ruled according to their customary laws” (508). The latter 
rose, by contrast, from “the opportunities made available through job reservation or affirmative action 
policies” or ‘incorporative governmentality’ (508, 514). Ghosh contends that whereas “the practices 
of exclusive govnernmentality have come to produce some key spaces within which very lively and 
intense adivasi protests and mobilizations have taken place” (509) and thereby becoming “an aporia in 
the project of incorporative governmentality” (513), the transnational discourse of indigeneity 
“unwittingly threatens to undermine such openings by producing a different form of indigenous 
subjectivity that marginalizes the vast majority of the indigenous populations” (503). This 
marginalization, Ghosh discusses, serves for a few adivasi leaders who promote developmental 
projects of the government to which the majority of the indigenous populations protest, as “a new way 
of remaining political currency without having to address the undemocratic relations that divide them 
from the local adivasi enclave” (522).  
Ghosh’s main theses are twofold. The first is to “question the fait accompli of the 
transnational as postnational liberation” and the second is “to rethink governemtnality as a contingent, 
contested, and fragmented form of power” (Ghosh 2006:526) rather than “an all-seeing, omniscient, 
and omnipresrent force that allows for no outside to it” (524). While the two theses are largely 
supported by Ghosh’s discussion, his approach to successful struggles of the tribal subaltern classes in 
comparison to the transnational discourse of indigeneity excludes some important questions, for 
example, the role of other discourses with which a few adivasi leaders engage in national and local 
political scenes. Ghosh is vague in this point by merely stating that “[a]s long as these leaders 
participated in the electoral process, certain solidarities with “locals” could be displayed, but this had 
no bearing ultimately on the modality of their political discourse, which was exclusively focused on 
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getting statehood” (514). In fact, Ghosh barely gives a comprehensive treatment of their political 
discourses in national and local political scenes. Therefore, some limitations of Ghosh’s framework 
are suggested. That is, Ghosh mainly confines himself to the framework of the subaltern classes vs a 
few adivasi leaders and limits his thinking to this frame of reference (cf., Barth 1990:648).  
Much subtler dichotomies appear, by contrast, when anthropologists ‘study up’ “the practices 
of closed epistemic communities, policy networks, the managed agenda-setting consultations and 
consultant experts (including themselves [anthropologists]) and the consensus formation involved in 
manufacturing transferable expert knowledge” (Mosse 2005b:15). For example, Mosse (2011) who 
reflects on his role as an anthropologist and a member of the expert team in a British-funded rural 
development project in India, maintains, referring to Miyazaki and Riles (2005), that “research 
on/with expert subjects whose parallel theorising already incorporates sociological analysis” is unable 
“to ‘objectify’ or to ‘localise’ expert subjects and to maintain a ‘defining distance’ between 
ethnographer and subject” (Mosse 2011:52). The problem can be better understood by considering his 
consulting experiences as part of “institutionally marginal anthropologists” (Mosse 2005b:16) within 
the global system of development aid – in the British-funded rural development project in India, at the 
World Bank, and elsewhere. His field of research, therefore, incorporates himself as a consultant/an 
anthropologist who struggles to make his accounts accepted within the global system of development 
aid. As one of “institutionally marginal anthropologists”, Mosse asks: “how does international 
development produce ‘expertise’ and how does such knowledge ‘work’ within this global system?” 
(Mosse 2011:58)  
This kind of much subtler dichotomy incorporated in the field of research is not the only 
methodological issue that Mosse’s work and other studies subsumed under the strand of research on 
development as ‘institutional practices’ faces, however. The next section further examines 
methodological issues common to this strand of research as well as those enquiring into policy 
processes.  
‘Assumed’ agency of experts 
Although the dichotomous way of thinking is not the only methodological problem that Mosse’s work 
above has, it provides a starting point for thinking about other methodological issues. To illustrate, 
Mosse has become preoccupied with a “general tension between anthropological research and 
development expertise” (Mosse 2011:51), having been troubled by programme managers and 
colleagues’ complaints about his ethnography of aid policy and practice drawing on his experience as 
a consultant expert in a British-funded rural development project in India. Echoing other 
anthropologists’ view that anthropological research “challenges what others want to believe” 
(Edelman and Haugerud 2005:48), Mosse argues that “ethnographic description is threatening” 
because “[i]ts field of inquiry – events, context, informal relations and divergent views – links it to 
narratives of programme failure”, potentially undoing “the work of expertise and professionalism” 
(Mosse 2011:55). Mosse then contrasts ‘the work of expertise and professionalism’ or ‘stories of 
success’ with anthropological accounts of failure in an attempt to make sense of the programme 
manager and colleagues’ complaints about his ethnography:  
 
Whilst stories of success bury individual actions or events and emphasise policy, expert ideas, the 
system and the professional, so as to make an intervention appear a unified source of intension 
and power, directing attention to the transcendent agency of policy ideas, expert design or 
technology (and hence replicability), stories of failure search out the individual person and point 
to the contingent, the arbitrary, the accidental, the unintended and the exceptional (55).  
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He further extends his sense-making efforts to examine “the success of institutions in sustaining 
prevailing…models as an accepted interpretation of what is going on and what can be accomplished” 
and “the striking expert capacity to represent complex events in formalistic terms” (62). 
Mosse’s understanding of ‘stories of success’ or ‘discourses’ largely mirrors that of Ferguson 
(1994a) that “discourses are attached to and support particular institutions” and “[o]nly statements 
which are useful to the development institutions concerned are therefore included in their reports; 
radical or pessimistic analyses are banished” (Gardner and Lewis 2015:101). This understanding is 
apparently influenced by Foucault’s work on discourse, knowledge and power which holds, citing 
Scoones and Thompson (1993:12), that “the criteria of what constitutes knowledge, what is to be 
excluded, and who is qualified to know involves acts of power” (Gardner and Lewis 2015:99). In 
these anthropologists’ accounts, the development institutions identify and tackle problems that can be 
defined as ‘technical’ only and thus ignore social conditions, which anthropologists consider as “a 
central reason why the project fails” (101). 
Yet as Gardner (1997) cautions, compared to anthropologists’ understanding of ‘indigenous 
knowledge’, that of “developmental knowledge”, equated as ‘discourse’ in line with Foucault’s work, 
“often remains frustratingly simplistic […] generally present[ing it] as homogenous and rooted in 
‘scientific rationalism’” (Gardner 1997:134). Gardner, therefore, contends that “we also need to 
understand how development knowledge is not one single set of ideas and assumptions” (ibid.), 
implying that the kind of dichotomous thinking (‘development expertise’/’anthropological 
knowledge’, ‘developmental knowledge’/indigenous knowledge’) inadvertently accepted by 
anthropologists has not been conducive to a better understanding of developmental knowledge. 
Olivier de Sardan concurs that such simplistic view “pays little attention to incoherences, uncertainty 
and contradictions” (Olivier de Sardan 2005:5). Crewe and Harrison, likewise, draw attention to the 
fact that “[d]evelopment institutions operate with assumptions, values, and concepts, which are 
shaped in conjunction with historical and material forces” and “are not comprehensive, monolithic, or 
held equally by all”, given that they “are conglomerations of individuals and groups with varying 
interests, histories, and capacities for agency [who] diverge in their particular reinterpretation of 
ideologies” (Crewe and Harrison 1998:27).  
Instead of examining “incoherences, uncertainty and contradictions” in institutional 
discourses, Mosse takes interest in the way discourse “functions to mobilize and maintain political 
support” (Mosse 2005a:15) with the support of experts capable “to represent complex events in 
formalistic terms” (Mosse 2011:62). However, as Mills argues, incoherences, uncertainty and 
contradictions in institutional discourses themselves require more attention. Based on his experience 
in working on the Multidisciplinary Advisory Board of the Quality Assurance Agency which 
promoted qualitative audits in the UK’s higher education sector, Mills suggests examining instability 
of key concepts related to qualitative audits such as the notion of ‘quality’ and their “ideological and 
semantic contradictions, which require historical resolution by particular actors” (Mills 2000:522).  
Carefully assessing Mosse’s statement about ‘expert capacity’ in the light of Mills’s 
experience reveals that Mosse likely confuses an individual expert’s act (e.g., resolution of ideological 
and semantic contradictions) with its entailing effects (e.g., representation of complex events in 
formalistic terms) (cf., Barth 1990:651-2). Even worse, Mosse’s statement can be read as if the expert 
intends to “represent complex events in formalistic terms”, even though the representation of complex 
events in formalistic terms may be just a side effect of the expert’s act whose intention lay elsewhere. 
In this respect, Gardner and Lewis rightly point out concerning Ferguson (1994a)’s work that 
“Ferguson’s contribution is […] to distinguish between the intentions of those working in the aid 
industry and the effects of their work” (Gardner and Lewis 2015:18). It appears that Mosse misses the 
significance of Ferguson’s contribution. Viewed this way, programme managers and colleagues’ 
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complaints about Mosse’s ethnography would make sense, although Mosse interprets that his work 
has potentially undone “the work of expertise and professionalism” (Mosse 2011:55).  
Crewe and Harrison argue that “the assumption that the decision-making process of 
individual actors should be viewed as an informed weighting of costs, benefits, and risks – with a 
completed outcome – is queried” (Crewe and Harrison 1998:114). It is unlikely that the experts Mosse 
studied are such all-knowing individuals. Crewe and Harrison adds that “[t]here are […] many 
occasions when action is less the result of such a calculation and more part of a continuing process of 
response and adaptation to new information” (ibid.). Olivier de Sardan shares a similar view that we 
cannot presume that “the social actor has only one single rationality, based either on the neo-liberal 
pattern or on several of its more circumspect versions” like Simon’s (1957) ‘limited rationality’” or “a 
single formal principle at the centre of all logics of specific action” (Olivier de Sardan 2005:64). In 
contrast with ‘methodological individualism’ which “emphasizes the existence of real spaces of 
decision-making at all levels, as well as the choices that individuals make”, Olivier de Sardan calls 
this assumption about calculative, all-knowing individuals ‘ideological individualism’ which “takes 
the aggregates produced by social science (society, culture, ethnic group, social class, family system, 
mode of production, socio-professional category…) for collective subjects, with a will of their own” 
(63-4).  
As Olivier de Sardan suggests, ‘ideological individualism’ can be found in other 
anthropological studies. An example is Wedel’s study of ‘flex nets’ of the ‘neoconservatives’ 
“working to pursue their goal of remaking the world in their image of America” and “to shape the 
Bush’s administration’s policies to take the U.S. to war” (Wedel 2011:151). Based on her earlier 
research on ‘flex net-like groupings’ in Eastern Europe, such as “’institutional nomads’ in Poland and 
‘clans’ in Russia and the Ukraine” “position[ing] their members at the state-private nexus […] 
fill[ing] leadership vacuums and sometimes acquir[ing] state-owned wealth at firesale prices” (153), 
Wedel draws attention to a similar ecosystem surrounding the flex nets of the neoconservatives in the 
U.S., including their major features, core members, and ‘modus operandi’. She summarizes ‘effects’ 
of the flex nets as follows:  
 
Flex nets are at once more effective in wielding influence and yet less visible, transparent and 
accountable to the public. They pursue policies in their own interests while reorganizing standard 
government processes, circumventing checks and balances, and reshaping institutions to 
concentrate and even expand unaccountable state power. Although some activities of flex nets 
may call to mind notions of conflicts of interest and corruption, their workings illustrate why 
these labels no longer suffice. (164) 
 
However, Wedel’s discussion lacks detailed evidence to support the influence and 
effectiveness of the flex nets. For example, regarding their influence over decision-making about 
national security and the war on Iraq, Wedel confines herself to note that “[n]eocon core members 
played pivotal roles in both the Vice President’s office and the Pentagon” in which core members 
“influenced and justified the decision to go to war, aided by alternative structures that they set up and 
controlled” or “established their own duplicative governmental entities that sometimes served to 
bypass or override the input of otherwise relevant entities and processes” (162). Instead of describing 
main ideas and goals of the flex nets, how their ideas and goals differed from the president and other 
staff in the Vice President’s office and the Pentagon and why, and how the core members convinced 
others of their ideas and goals – in short, evidence of their influence and effectiveness – Wedel mainly 
points to general features of structures that were created, supposedly, under the influence of the flex 
nets. Wedel further fails to answer a more fundamental question, too: apart from the core members, do 
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the flex nets exist, given that “[m]embership in the group is dynamic and all members are not equally 
important at all times” (157)? 
Wedel’s study indicates the need to ‘empirically’ (“nonspeculative and based on enquiry” 
(Olivier de Sardan 2005:1)) examine actors’ ideas, purposes, and actions embedded in specific 
contexts. For that purpose, a few concepts employed by anthropologists may come in handy. For 
example, what the core members of the ‘flex net’ engaged with can be thought as ‘transactions’ which 
Crewe and Harrison view as “involving the biographies of the parties involved and their relationship 
with each other” (Crewe and Harrison 1998:38). It can also be seen as ‘games’ in which “the players 
involved all use different cards and play according to different rules”, or “systems of resources and 
opportunities which everyone tries to appropriate in his or her own way” (Olivier de Sardan 
2005:185). These ways of thinking about individuals’ struggles, strategies, and realities can serve as a 
critic of critical studies of development which, according to Jackson (1997:147), “stress on discourse, 
particularly on words, narratives, and texts” but are “often worryingly silent on material conditions” 
(Crewe and Harrison 1998:188).  
Relatedly, there is also a general tendency to disregard financial and other resources involved 
in development and public policy. Counteracting this tendency, Olivier de Sardan argues that 
“development institutions are input-oriented: they must convince donors of their capacity to furnish 
resources” and in this effect, they use an enormous amount of ‘stereotyped language’ and ‘set 
expressions’ (Olivier de Sardan 2005:4). Crewe and Harrison also discuss that donor agencies “need a 
mechanism for decision-making and aim to give the impression of rationality and coherence in their 
choices” amongst “[t]heir staff and board members hav[ing] their own preferences” (Crewe and 
Harrison 1998:190). Both Olivier de Sardan and Crewe and Harrison indicate, therefore, that these 
conditions – either as constraints or incentives – compel those who work in development to “represent 
complex events in formalistic terms”, unlike Mosse’s assumption about “the striking capacity of 
expert” (Mosse 2011:62).  
‘Why development projects fail’ 
“What is known” to anthropologists, Edelman and Haugerud argue, “but perhaps [with] little practical 
effect, is why most development projects fail” (Edelman and Haugerud 2005:48). Edelman and 
Haugerud contend, citing Nolan (2002:233), that the reason ‘why most development projects fail’ 
“has much less to do with simple incompetence or corruption or even lack of “local” knowledge than 
with institutional attributes” that “are not particularly disposed to self-criticism or the discussion of 
failure” (Edelman and Haugerud 2005:48). Or in other words, it is the inability of development 
agencies to learn that makes development projects fail (48).  
What, then, have development agencies been unable to learn? According to Gardner and 
Lewis, that is the need for “local participation, awareness of social and cultural complexities, and the 
use of ethnographic knowledge at the planning stage” (Gardner and Lewis 2015:91). Arce devises 
another formula:  
 
Since […] abstract representations [for enquiry and explanation in development discourse] do not 
take into consideration people’s experiences, any institutional use of the language of development 
will run into trouble because in practice these abstract representations have to operate against a 
background of local human activities (Arce 2000:37). 
 
Are these really the determining causes of the failure of development projects? To put it 
another way, is ‘developmental knowledge’ (Gardner 1997:134) of development institutions the cause 
of the failure? Or is it rather anthropologists’ failure to understand ‘developmental knowledge’, 
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equated frequently as ‘discourses’, that makes their knowledge about causes of the failure of 
development projects vastly incomplete?  
I contend that the failure of anthropologists to understand the ‘development knowledge’ is, to 
a large extent, due to the methodological constructs that I have discussed above. In particular, the four 
methodological constructs – (i) assumptions about ‘coherence’; (ii) actors’ ‘presumed’ behavior; (iii) 
dichotomous views; and (iv) ‘assumed’ agency of experts – blind anthropologists to important 
questions about factors that adversely affect the achievement of goals and objectives in development 
and public policy, in brief, causes of the failure. To shed these methodological constructs, there are at 
least seven questions that anthropologists can ask, which can further help anthropologists enquire into 
the failure of development and public policy to achieve the stated goals and objectives. I review each 
of the seven questions in relation to the four methodological constructs that I have examined in the 
previous sections.  
(1) What is the nature of ‘coherence’ that development and policy are to produce? 
Except some anthropologists, like Olivier de Sardan and Arce who consider ‘coherence’ produced by 
development is rhetorical or theoretical by nature, anthropologists tend to consider that ‘coherence’ 
produced by development and public policy has a material force and legitimizes some effects of 
development and policy interventions. However, the nature of such ‘coherence’ is far from clear, as 
anthropologists typically assume ‘coherence’, while confining themselves to name, rather than to 
describe, the processes through which the ‘coherence’ is produced – ‘assemblage’, ‘composition’, 
translation’, or everyday practices of state bureaucracies such as the use of the government-issued 
jeeps, enumeration practices, surprise inspections, and registers.  
(2) Why should certain mechanisms be created? Ferguson provocatively argues that 
“what is most important about a “development” project is not so much about what it fails to do but 
what it achieves through its “side effects”” (Ferguson 1994b:180). Following Ferguson, 
anthropologists take interest in social and cultural functions of ‘side effects’ produced by development 
and policy interventions. Nevertheless, all development and policy interventions have the original 
purpose to serve, regardless of their ‘side effects’. For instance, surprise inspections and registers are 
the mechanisms through which the government, entrusted by the public who vote in the representative 
democracy, ensures that policy and program objectives are being attained and planned activities are 
taking place. Focusing exclusively on social and cultural functions of ‘side effects’ fosters the 
tendency to conflate them, while losing sight of the mechanisms themselves which generated ‘side 
effects’. In this regard, more fundamental questions are why development and policy interventions 
should be requested and what ‘problems’ they are designed to address. Anthropologists frequently 
conceptualize ‘development’ and ‘policy’ as something else or consider the problems as ‘technical’ 
and avoid these questions altogether.  
(3) How do norms transform actors and are enacted in their everyday practice? 
Although some anthropologists draw attention to the way in which exogenous norms come to be 
associated with existing cultural concepts and accepted by actors, these anthropologists are rather a 
minority in anthropology of development and policy. Instead, anthropologists tend to presume that 
actors’ behavior faithfully reflects a system of cultural values. For instance, Crewe and Harrison note, 
based on Holy and Stuchlik (1983:82), that “the assumption of norms having a compelling effect on 
behavior is still implicitly entertained in many anthropological analysis, despite the common 
phenomenon of people violating rules to which they verbally subscribe” (Crewe and Harrison 
1998:45). Instead, “analysis should focus on the ways in which norms are given force when people 
invoke them or disregard them in their actions” (ibid.).  
(4) Who is an actor and what does she/he say and do? Olivier de Sardan points to 
anthropologists’ tendency to take “the aggregates produced by social science (society, culture, ethnic 
groups, social class, family system, mode of production, socio-professional category…) for collective 
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subjects, with a will of their own” (Olivier de Sardan 2005:64). If this tendency is compounded by 
dichotomous thinking (e.g., developers/the local or experts/anthropologists), a consequence is that 
ideas, assumptions and actions of multiple individuals are over-systematized and simplified (Crewe 
and Harrison 1998:16) and reduced to a one single set of ideas, assumptions and actions. For example, 
in anthropological studies, ‘development institutions’ tend to be represented by the World Bank or 
other Bretton Woods institutions. However, as Gardner and Lewis discuss, ‘development institutions’ 
(or ‘aid industry’) are diverse, comprising multilateral and bilateral institutions, international non-
governmental organizations (NGOs), local or national NGOs, and the private sector (companies with 
corporate social responsibility programs, foundations) (Gardner and Lewis 2015:15-16). Each of them 
has their own perspective, ideas, and mode of operation. Moreover, as Crewe and Harrison discuss, 
“[i]nstitutions are conglomerations of individuals and groups with varying interests, histories, and 
capacities for agency [who] diverge in their particular reinterpretation of ideologies” (Crewe and 
Harrison 1998:27). 
(5) What intention does an actor have for the performance of an action? If 
“distinguish[ing] between the intentions of those working in the aid industry and the effects of their 
work” is an important contribution made by Ferguson (1994a) (Gardner and Lewis 2015:18), it has 
not been appropriately recognized by anthropologists, as anthropologists tend to confuse the 
intensions of those working in the aid industry with the effects of their work. At other times, the 
effects of collective actions are interpreted as ‘power’, in the case of the critical view of policy as a 
“rationalizing technical discourse concealing hidden purposes” (effects) “of bureaucratic power or 
dominance” (Mosse 2005a:2). The question can be ethically sensitive, as exemplified by Mosse’s 
experience with receiving complaints from program managers and his colleagues about his 
ethnography.  
(6) What is the substance of ‘knowledge’? Anthropologists tend to use ‘knowledge’ 
interchangeably with ‘discourse’ defined in line with Foucault’s work on discourse, knowledge and 
power. Subscribing to this perspective, anthropologists frequently draw attention to the way 
‘knowledge’ becomes authoritative and legitimate, rather than examining the substance of 
‘knowledge’. Mosse, for instance, asks: “how does international development produce ‘expertise’ and 
how does such knowledge ‘work’ within this global system?” (Mosse 2011:58) On the other hand, 
Gardner remarks that “while our understanding of ‘indigenous knowledge’ is growing, that of 
developmental knowledge often remains frustratingly simplistic” (Gardner 1997:134). Such 
‘simplistic’ understanding can also be the case with development expertise (Mosse 2005a, 2006; 
Green 2009), bureaucratic knowledge (Riles 2000, 2006a), and technocratic knowledge (Riles 2004). 
There is also a tendency that development expertise is categorically labeled ‘technical’ and is not 
examined further (e.g., Li 2011).  
(7) Whether and how have goals and objectives of development and policy interventions 
been achieved? Ferguson’s (1994a) work is often considered as exemplary, as it is based on “solid 
case study of a Canadian project supported by the World Bank in Lesotho” (Olivier de Sardan 2005:6). 
However, evidence of the project’s failure that Ferguson provides against the stated objectives and 
planned actions proves rather weak, mainly drawing on secondary materials. On the other hand, his 
case study centers on the definition of ‘problems’, impacts on ‘beneficiaries’, and ‘side effects’ of the 
project’s failure, and not so much on which goals and objectives failed to achieve and how. If 
anthropologists continue to take interest in the question of ‘why development projects fail’ and 
making their knowledge practically impact on development and policy interventions, this question can 
be an entry point to further enquiry into what Olivier de Sardan calls “an unpredictable phenomenon” 
or “the inevitable ‘discrepancy’ between a development operation on paper and a development 
operation in the field” (Olivier de Sardan 2005:186).  
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Methodological Foundation for This Study 
I have discussed above the notable methodological issues in anthropology of development and policy 
and what questions can be asked if we are to avoid those methodological issues. Yet this kind of 
methodological discussion has been rather scarce in anthropology of development and policy. At best, 
discussions have merely centered on “how to conceptualise the object of study and define the field of 
research” (Shore and Wright 2011:11). Citing Clifford and Marcus (1986), Cooper and Packard also 
maintain that “[o]f all the social sciences, anthropology has notably worried the most over how it 
constitutes the object of its analysis, debating what constitutes “ethnographic authority” and how that 
authority is related to the structure of power” (Cooper and Packard 2005:128). This is apparent in, for 
example, discussions on ‘studying down’, ‘studying up’ and ‘studying through’.3 Therefore, as 
Marcus discusses, “a more literal discussion of methodological issues” is required (Marcus 1998:89). 
Indeed, I suspect that lack of discussions of methodological issues have contributed to a wide use of 
the methodological constructs that I have discussed above.  
The popularity of ‘governmentality’ perspective in anthropology of development and policy is 
a case where methodological discussions have carefully been avoided by making reference to 
Foucault’s work.4 Gould maintains that “the perspective attracts interest above all because of its 
                                                          
3
 According to Wright and Reinhold (2011), there are three strategies for locating anthropologists vis-à-vis 
‘subjects’, namely, ‘studying down’, ‘studying up’ and ‘studying through’, which is viewed specifically in 
relation to power. The three strategies are characterized as follows. ‘Studying down’ usually starts with: 
 
a problem as framed by (but not including) those in power, whether they were colonial administrators 
concerned about methods of maintaining order (Asad 1973:18), business managers interested in workers’ 
control over levels of production (Wright 1994:3,8) or local authorities puzzled by categories of people who 
did not respond to policies as intended (Wright 1992). (Wright and Reinhold 2011:86-87)  
 
Since the research problem is aligned with the interest of those in power, Wright and Reinhold argue that ‘the 
processes of domination’ have been excluded as the object of anthropological inquiry with such exclusive focus 
on ‘the dominated’ (87). On the other hand, the point of departure for ‘studying up’ is a problem, including 
those who dominate, defined by the subject of study. The main advocates of this strategy are Nadar (1972; 
1980) and her students who, tracing causes of the problem ‘up’ from the subject of study, delineated “a ‘vertical 
slice’ cut out of the economic, administrative and political systems that play a role” in the problem (87). Wright 
and Reinhold criticize this strategy for it “retained the notion of the vertical organization of government and 
power” and “did not allow for the possibility of competing definitions being simultaneously contested from 
many different positions – up, down and across – a policy field or their contingent effects on each other” (87). 
Having dismissed the two strategies, Wright and Reinhold propose a strategy of ‘studying through’, that is, 
“follow[ing] a flow of events and their contingent effects, and especially…notic[ing] struggles over language, in 
order to analyze how the meaning of keywords are contested and change, how new semantic clusters form and 
how a new governing discourse emerges, is made authoritative and becomes institutionalized” (101). This 
strategy, Wright and Reinhold contend, allows anthropologists to analyze “what was happening in particular 
ethnographic locations…as part of large-scale systems of power and processes of change, in which multiple 
actors and distant institutions could have great influence on people’s lives” (86). In sum, the difference between 
the three strategies lies in where anthropologists assume power exists and what they research as the object of 
study – domination, ‘vertical slice’ or the emergence and institutionalization of governing discourse – and from 
whose perspective. 
4
 The notion of ‘governmentality’ in association with neoliberalism used in anthropological studies diverges 
considerably from the notion of ‘governmentality’ that Foucault used in his lectures on neoliberealism at the 
Collège de France (1978-1979), even though the proponents of ‘govermentality’ in anthropology claims that the 
notion was borrowed from Foucault. Foucault argues that neoliberalism manifested itself as a criticism of the 
irrationality inherent in the excess of government (such as Nazism that Foucault considers as ‘statephobia’ [la 
phobie de l’Etat] or ‘crisis of governmentality’ [la crise de gouvernementalité] (Foucault 2004:78)) and as a 
return to a technology of frugal government (“Dans les deux cas [le libéralisme allemend des années 1948-1962 
et le libéralisme américain de l’Ecole de Chicago]; le libéralisme s’est présenté, dans un contexte très définis, 
comme une critique de l’irrationalité propre à l’excès de gouvernement, et comme un retour à une technologie 
35 
 
seductive fit with the contours of the research problem itself” such as “the yawning gulf of global 
inequity”, while promising “to provide insights, and empirical research tools”, even though he 
considers it as “suspiciously functionalist”, accumulating “premise-confirming anecdotes dressed up 
in uniform conceptual garb” (Gould 2005:65). This is also because “[f]rom the user’s point of view”, 
Gould continues, “the governmentality perspective is quite productive” and “enormously refreshing 
intellectually”, facilitating “mid-range concept formulation and theory construction on the basis of 
complex empirical data”, focusing “on the basic facts of power and its exercise” amid “a sprawling 
thicket of cynicism, hypocrisy and rhetoric”, and promoting “an impression of moral detachment” 
from “the apparatus of moral self-justification and rationalisation that undergirds the aid domain as a 
whole” (81). Although we cannot certainly deny the productivity of the governmentality perspective, 
it is worth mentioning that many studies conducted from this perspective pick up some bureaucratic 
practices, fit them to the framework set by this perspective, and arrive at surprisingly similar 
conclusions, in the same way as the four methodological constructs compel anthropologists to do.   
Learning from the above, what we need is a set of concepts, rather than a single concept, like 
‘governmentality’, that guide our attention to events, actions and ideas worthy of attention. In what 
follows, I discuss a set of concepts that provide a methodological foundation for this study, by first 
critically examining ‘the guiding concepts’ of the ‘interactionist approach’ (Olivier de Sardan 
2005:13) in anthropology of development, and then comparing these concepts with some key 
concepts in a series of Frederik Barth’s work on knowledge and transactions which is rooted in 
‘methodological individualism’ – one of two fundamental perspectives of the ‘interactionist approach’ 
(Olivier de Sardan 2005:63).  
Guiding concepts of the interactionist approach 
In this section, I mainly draw on Olivier de Sardan who provides solid methodological discussions on 
the ‘interactionist approach’ or what he calls ‘the entangled social logic approach’. The entangled 
social logic approach owes a methodological debt to Norman Long’s ‘actor-oriented approach’, and 
subscribes to a French school of interactionism, APAD.
5
 The entangled social logic approach, Olivier 
de Sardan contends, is no different from Long’s ‘action-oriented approach’ in that it adopts “a 
dynamic nonculturalist approach to anthropology, which is field-enquiry-oriented, makes judicious 
use of case studies, and takes an understandable interests in conflicts, negotiations, discords and 
misunderstandings” (Olivier de Sardan 2005:13). The entangled social logic appraoch is however 
different from Long’s action-oriented approach, as the former aims to overcome some weaknesses of 
the latter that comprises rather abstract ‘guiding concepts’ such as, according to Long and van der 
Ploeg (1989:82), “’agency and social actors, the notion of multiple realities and arenas where different 
life-worlds and discourses meet, the idea of interface encounters in terms of discontinuities of 
interests, values, knowledge and power, and structured heterogeneity’”, and has been “evolved into an 
almost hermetically closed loop, while its empirical studies sometimes give the impression of being 
                                                                                                                                                                                    
de gouvernement frugal”) (Foucault 2004:327). The notion of ‘neoliberal governmentality’ for Foucault is 
closely associated with intellectual instruments that allow self-restraint on governmental reason [l’autolimitation 
d’une raison gouvernementale] (Foucault 2004:15; cf. Senellart 2004:333) on the principle of market economy 
(Foucault 2004:137). Maguire (2001), commenting on the study of the rise of ‘audit culture’ by Shore and 
Wright (1999, 2000) which also relies on the concept of ‘governmentality’, asks: “Is there not a danger in being 
overly reliant on a theoretical framework that addresses a different era?” (Maguire 2001:759) Maguire notes that 
“Foucault’s work is...historical in the sense that he focuses on the transition to modern discipline, which reaches 
its height at the onset of the twentieth century” (759). Indeed, most anthropological studies which claim 
intellectual debts to Foucault use frameworks developed to analyze earlier periods, such as ‘the government of 
the state by the prince’, ‘the pastoral state’, ‘biopolitics’, etc. 
5
 L’Association Euro-Africaine pour l’Anthropologie du Changement Social et du Développement (APAD).  
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tailored to illustrate or to justify its ‘guiding concepts’” (Olivier de Sardan 2005:13). Another material 
that I review is Crewe and Harrison who also owe methodological debts to Long’s actor-oriented 
approach. If appropriate, Long (2000; Arce and Long 2000) is referenced to discuss some of his 
approach’s guiding concepts. 
As mentioned above, Olivier de Sardan’s interactionist approach is anchored in two 
fundamental perspectives (Olivier de Sardan 2005:61). The one is holism, and the other is 
methodological individualism. From the holism perspective (which should be clearly separated from 
the other type of holism that I have discussed in the previous sections (see discussions on assumptions 
about ‘coherence’ and actors’ ‘presumed’ behavior above)), the approach incorporates the view that:  
 
the multiple, conflicting logics involved in ‘development’ processes are not due simply to the 
existence of different groups of actors (and refer, in part, to conflicting collective rationalities), 
but also mobilize various registers of social reality, which have to be considered simultaneously. 
Practices and conceptions are always at once and the same time economic, social, political, 
ideological, and symbolic. (62) 
 
From the perspective of methodological individualism, by contrast, the approach takes in the priority 
given to “the conceptions and actions of actors at the base and ‘consumers’ of development”, 
including “their strategies…and…the room for maneuver at their disposal, their agency…the logics 
and rationalities that determine their conceptions and behavior…the existence of real spaces of 
decision-making at all levels, as well as their choices that individuals make” (63). Although Crewe 
and Harrison make no methodical discussion on this issue, other than referring to Long’s actor-
oriented approach (Crewe and Harrison 1998:19), their interactionist approach can also be considered 
to be grounded in the two fundamental perspectives. 
As the name suggests, one of the guiding concepts of the interactionist approach is obviously 
‘interaction’ (Olivier de Sardan 2005, Chapter 9) or ‘interface’ (61; Crewe and Harrison 1998:19; 
Arce and Long 2000:13). In this regard, first, it should be mentioned that Olivier de Sardan, 
consciously or unconsciously, tends to use the term ‘interaction’ rather than ‘interface’, though one of 
his few uses of ‘interface’ (61) suggests that he likely employs the two almost synonymously. The 
problem with this concept is that ‘interface’ has been understood differently by those who use it. For 
example, Long defines the term as “the critical points of intersection between multiple life-worlds or 
domains where discontinuities exist based on discrepancies in values, interests, knowledge and power” 
with a view to “elucidate[ing] the types of social discontinuities present in such situations and to 
characteriz[ing] the different kinds of organizational and cultural forms that transform them” (Long 
2000:197-8). On the other hand, Olivier de Sardan uses ‘interface’ to denote a point of encounter 
“between structural contingencies and the action of social agents” or between external constraints and 
“the autonomy or capacity for innovation (or resistance) of individuals and local groups” (Olivier de 
Sardan 2000:61). Similarly, he uses ‘interaction’ to discuss primarily the involvement of social actors 
with “the milieu (a ‘project organization…’)” (137). Crewe and Harrison, by contrast, employ 
‘interface’ to analyze relationships “between many different groups of actors – for 
example,…planners, project personnel, extensionists, groups within local communities, and so on” 
(Crewe and Harrison 1998:19).  
Based on his notion of ‘interface’ or ‘interaction’, Olivier de Sardan elaborates on other 
guiding concepts. One is the context of interaction. He maintains that “’project/milieu’ interactions 
take place in a particular context (whether ecological, economic, institutional or political) which 
deeply affects the outcome of this intervention” (Olivier de Sardan 2005:139). The context consists of 
“a variety of factors beyond its [project’s] control, on which it is partially dependent: unpredictable 
climate, pricing systems…” (ibid.). At the same time, the context also comprises “previous 
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interventions which have left their mark” such as “a history of rural training, of agricultural 
popularization…” (ibid.). Another concept on which Olivier de Sardan elaborates is different levels of 
coherence that projects “are obliged to exhibit”, including “(a) the internal coherence of the technical 
model; (b) the compatibility of the project with the national economic policy; (c) the conformity of 
the project with donors’ norms; (d) the internal dynamic of the project itself” (141). Olivier de Sardan 
employs these two concepts to explain strategies of social actors and their ‘appropriation’ of 
development projects which “often run[…] counter to the project’s objectives and methods” (145). 
Moreover, contrasting with certain levels of coherence that projects are to demonstrate which he 
subsumes under ‘technical and scientific knowledge’, Olivier de Sardan discusses characteristics of 
‘popular technical knowledge’ (Chapter 10).  
Whereas the context and coherence of development projects, strategies and knowledge of 
social actors (especially, peasants) are the guiding concepts of Olivier de Sardan’s interactionist 
approach geared to study the processes of social change generated through ‘interactions’, those of 
Crewe and Harrison’s approach are different. The difference is due not only to the notion of 
‘interface’, but also to their interest in “the social relationships and political processes underpinning 
the aid industry” (Crewe and Harrison 1998:vii). In particular, they draw attention to discrepancies 
between groups and categories of social actors used by ‘developers’ and actual behaviors of social 
actors which do not necessarily conform to the groups and categories established by ‘developers’. For 
example, they argue that “[a] fuller exploration of how the boundaries between one apparent category 
of social actors and another are bridged, transformed, and shifted is needed” (19). To explore various 
ways in which the boundaries are changed, Crewe and Harrison suggest investigating the relationship 
between individual choice and structures. They contend that “[c]hoice takes place within the confines 
of structures at various levels and is not, therefore, merely ‘personal’ but expresses past and present 
social relationships.” Thus, “structures do not merely restrict behavior; they leave plenty of room for 
manoeuvre and offer opportunities for some.” (175) If structures are one kind of constraints and 
incentives for individual choice, Crewe and Harrison draw attention to other kinds of constraints and 
incentives that influence individual choice as well, that is, experience (175), ability and capacity of 
actors (115).  
The examination above indicates that the guiding concepts of the interactionist approaches 
vary depending on how ‘interface’ or ‘interaction’ is defined and what the anthropologists try to 
achieve by examining ‘interface’ or ‘interaction’. The concepts also prove contingent on the actors 
studied by the anthropologists. Olivier de Sardan’s main interest lies in peasants and those who are 
involved in agricultural projects, while the actors studied by Crewe and Harrison range from planners, 
project personnel and extensionists to groups within local communities, farmers, etc. In identifying 
these actors, Olivier de Sardan makes use of dichotomous frameworks such as developers/local actors, 
whereas Crewe and Harrison refers to groups and categories of social actors employed by developers. 
The dependence of the concepts on the context of their use suggests their limited applicability to other 
contexts. What we need instead is a few guiding concepts that can be applied to various contexts.  
Olivier de Sardan argues that the “two methodological points of view, holism and 
methodological individualism, are not at all incompatible” (Olivier de Sardan 2005:64). While this 
may be the case with each study conducted using an interactionist approach, when we look at the 
interactionist approaches from methodological perspective, we tend to think that the need to balance 
the two fundamental perspectives makes the guiding concepts too complex. This complexity can be 
contrasted with relatively simpler guiding concepts of Barth’s work on knowledge and transactions 
grounded in methodological individualism.  
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Guiding concepts of Frederik Barth’s anthropology of knowledge and theory of transactions 
Unlike Olivier de Sardan and Crewe and Harrison, Barth rejects holism and its key construct, ‘culture’, 
and proposes instead ‘knowledge’ as the central premise of his methodological individualism. 
According to Barth, ‘knowledge’ differs from ‘culture’ in three ways. First, knowledge makes room 
for agency: “it makes us give the necessary close attention to the knowers and to the acts of the 
knowers – the people who hold, learn, produce, and apply knowledge in their various activities and 
lives” (Barth 2002:3). Second, “the concept of “knowledge” situates its items in a particular and 
unequivocal way relative to events, actions, and social relations” as “[k]nowledge provides people 
with materials for reflection and premises for action” and those reflections and actions “become 
knowledge to others only after the fact” (1). Although culture can “embrace also those reflections and 
those actions” (1), the origin of the reflections and actions tend to fade into obscurity. Third, 
“knowledge” allows us to disaggregate, dissect and analyze “our received category of culture” (1, 3), 
whereas it has been the case “for a generation of ethnographers steeped in a particular “cultural” 
perspective” (3) that “sorting through the machinery of distant ideas, the shapes of knowledge are 
always ineluctably local, indivisible from their instruments and their encasements” (2). With 
‘knowledge’ brought to the fore, Barth maintains, “[o]ur scrutiny is directed to the distributions of 
knowledge – its presence or absence in particular persons – and the processes affecting these 
distributions can become the objects of study” (1).  
Barth defines knowledge as “what a person employs to interpret and act on the world” (Barth 
2002:1) and further explains this concept of knowledge:   
 
Under this caption I wish to include feelings (attitudes) as well as information, embodied skills as 
well as verbal taxonomies and concepts: all the ways of understanding that we use to make up our 
experienced, grasped reality. We all live lives full of raw and unexpected events, and we can 
grasp them only if we can interpret them – cast them in terms of our knowledge or, best, 
anticipate them by means of our knowledge so that we can focus on them and meet them to some 
degree prepared and with appropriate measures. Thus a person’s stock of knowledge structures 
that person’s understood world and purposive ways of coping in it. (Barth 2002:1) 
 
This definition of knowledge is economical, embracing the guiding concepts of Crewe and Harrison’s 
approach like experience, ability and capacity as well as actors’ knowledge of structures, not to 
mention knowledge, one of the guiding concepts of Olivier de Sardan’s approach.  
Barth presents an idea similar to what Crewe and Harrison discuss about the relationship 
between structures and individual choice. Yet his approach to this structure/agency problem or in 
other words, the tension between holism and methodological individualism, is different from that of 
Crewe and Harrison or Oliver de Sardan. Barth contends:  
 
Methodologically, I believe the key element to be the focus on efficient causes: the cultural and 
interactional enablements and constraints that affect actors, with consequences that can be seen in 
the patterning of resulting acts and their aggregate entailments. In this way, the micro-level where 
most of our anthropological observations are located, and the macro-level of institutional forms 
and historical processes, can be integrated….The perspective I have outlined above has the 
potential to produce relatively tightly argued models of connexion and causality, without 
imposing a false ‘wholeness’ on the totality. (Barth 1990:651-2) 
 
Barth calls his approach “a critical ethnography of actors’ perceived purposes, concepts and meanings, 
but without imputing omnipotence or hegemonic validity to native representations” (650). The 
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approach further distinguishes “actors’ purposes from the unsought entailments of their acts” and “the 
inadvertent, cumulative effects of activity to which actors are propelled by perceived necessities or 
advantages attaching to other aspects of the activity” (650-1), which is indeed the problem with one of 
the methodological constructs in anthropology of development and policy (see my discussion on 
‘assumed’ agency of experts above).  
This approach has its genesis in Barth’s theory of transaction (cf., Rodseth 2002:12) which 
starts from his assertion that “[f]orm in social life is constituted by a series of regularities in a large 
body of individual items of behaviour” (Barth 1966:v). “[O]ur theoretical models”, therefore, “should 
be designed to explain how the observable frequency patterns, or regularities, are generated” (ibid.). 
Barth contends that “[t]he most simple and general model available to us is one of an aggregate of 
people exercising choice while influenced by certain constraints and incentives” (1). From this 
perspective, if certain regularities are observed, this is not due to “absolute compulsion or mechanical 
necessity connecting the determining factors with the resulting patterns” because “the connection 
depends on human dispositions to evaluate and anticipate” (knowledge) and to make choices. Thus, 
“our central problem”, Barth argues, is “what are the constraints and incentives that canalize choices” 
(ibid.). This ‘problem’ is largely shared by Crewe and Harrison, as we have seen above.  
The major difference from the interactionist approaches of Long, Olivier de Sardan, and 
Crewe and Harrison is Barth’s concept of ‘transaction’. His central thesis is that “the constraints and 
incentives that canalize choices” manifest themselves in transactions. Specifically, Barth argues that 
“[t]he concept of transaction…depicts the strategic limitations imposed on persons who engage in 
social activity with a view to obtaining something of value” (Barth 1966:11). The concept of 
transaction would also show at once “the compounded effects which multiple independent actors, 
each seeking to pursue the transactionally optimal course of behavior, have on each other, and thereby 
the gross frequentative patterns of behaviour which will tend to emerge in such situations” (ibid.). 
Such “transactionally optimal course of behaviour” is determined and tends to become “the gross 
frequentative patterns of behavior” because “[m]any possible courses of action are ruled out” due to 
actors’ expectations of value loss greater than value gain (4) which can be subsumed under Barth’s 
concept of ‘knowledge’. Relatedly, Barth maintains that “pathways of feedback from action on the 
world – from nature – to socially positioned thinking and acting persons, reaping experience [are] 
profoundly shaped by the specific tasks, purposes, and representations of knowledge that they 
construct” (Barth 2002:10), which echoes Crewe and Harrison’s discussion on individual choices. 
Yet another difference is the way Barth decomposes knowledge to make it amenable to 
analysis. Whereas Oliver de Sardan describes characteristics of ‘popular technical knowledge’ in 
contrast with ‘technical and scientific knowledge’, Barth proposes distinguishing three faces or 
aspects of one form of knowledge analytically, that is, “a substantive corpus of assertions, a range of 
media of representation, and a social organization” (Barth 2002:1). He elaborates on the three faces or 
aspects of knowledge as follows:   
 
First, any tradition of knowledge contains a corpus of substantive assertions and ideas about 
aspects of the world. Secondly, it must be instantiated and communicated in one or several media 
as a series of partial representations in the form of words, concrete symbols, pointing gestures, 
actions. And thirdly, it will be distributed, communicated, employed, and transmitted within a 
series of instituted social relations. (3)  
 
The main point is that “these three faces of knowledge appear together precisely in the particulars of 
action in every event of the application of knowledge, in every transaction in knowledge, in every 
performance” and “mutually determine each other”. The mutual determination of the three faces of 
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knowledge is simultaneously where “we can observe the interplay of circumstances that generates the 
criteria of validity that govern knowledge in any particular tradition” (3).  
It should be noted here that Barth does not isolate knowledge from action but embeds 
knowledge in action. This conception of knowledge can be contrasted by that of Olivier de Sardan 
who compares knowledge with action because, Olivier de Sardan contends, “[k]nowledge and action 
mobilize extremely dissimilar registers of legitimation” (Olivier de Sardan 2005:199). The difference 
between Olivier de Sardan and Barth’s thinking fundamentally lies in their discussions on ‘registers of 
legitimation’ or ‘criteria of validity’. Specifically, Barth contends that the criteria of validity that 
govern knowledge arise through:  
 
the effects on action of the constraints embedded in the social organization – the distribution of 
knowledge, its conventions of representation, the network of relations of trust and identification, 
and instituted authority positions of power and disempowerment. But they are also affected by 
constraints that arise from the properties of the medium in which the knowledge is being cast, 
which affect the ideas that can be conveyed through forms of representation that are felicitous, 
limited, or impossible for those ideas in that medium. (Barth 2002:3) 
 
On the other hand, for Olivier de Sardan, “scientific knowledge…is constructed through a continuous 
unrelenting fight against error, by means of meticulous criticism, intellectual polemic, theoretical and 
methodological vigilance, and of constant examination of acquired knowledge”. By contrast, action 
“comprises arbitration, ambiguities, compromises, wagers, wills and emergencies.” (Oliver de Sardan 
2005:199) Whereas Olivier de Sardan presents ‘scientific knowledge’ or more precisely, 
anthropological knowledge, as opposed to actions of developers (or ‘development projects’) – 
dichotomous thinking that permeates through his interactionist approach –, Barth intends to show that 
the criteria of validity closely relate to the “processes of production, reproduction and use of 
knowledge that take place and shape the forms of knowledge” (Barth 2002:6). 
To observe the relationship between the criteria of validity and the processes of production, 
reproduction and use of knowledge, Barth draws attention to ‘transactions in knowledge’. Actors 
engage with transactions in knowledge, because “[d]ifferences in knowledge provide much of the 
momentum for our social interaction, from gossip to the division of labour” (Barth 2002:1) and make 
us “engage in social activity with a view to obtaining something of value” (Barth 1966:11). As Barth 
notes, “[w]e must share some knowledge to be able to communicate and usually must differ in some 
knowledge to give focus to our interaction” (Barth 2002:1). That our social interaction is based on 
differences in knowledge creates a diversity of ways in which “knowledge is conceived…as property, 
wealth, power, a precondition for membership in a circle, or as a technical precondition for effective 
action” (Barth 1990:644). 
In his comparative study of ‘transactions in knowledge’ in Southeast Asia and Melanesia, 
Barth focuses on social roles of those who produce and reproduce knowledge (the Guru in Southeast 
Asia and the initiator in Melanesia) in their social interaction with others (cf., Barth 1966:2-11 for his 
treatment of social roles in the theory of transaction). Barth remarks that:  
 
The Guru realizes himself by reproducing knowledge, the initiator by hedging it. Their role 
injunctions entail entirely different demands on how their knowledge must be husbanded. The 
Guru must provide continuously: he should explain, instruct, know and exemplify, and thereby he 
implants elements from a prolific tradition in the minds of pupils and public. The initiator guards 
treasured secrets until the climatic day when he must create a performance, a drama which 
transforms the novices. (Barth 1990:642) 
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From these contrasting ways of transacting knowledge, Barth directs our attention to “differences in 
the form, scale and distribution of knowledge in Southeast Asia and Melanesia, with profound historic 
effects in their cultures, even where similar substantive ideas are embraced” (640). His thesis is that 
“general and pervasive characteristics of cultural variants” and “the kinds of knowledge and ways of 
knowing that are particularly developed from the different prevailing premises” can be explained “by 
considering the pressures and inducements imposed on intellectuals who are placed in these 
contrasting transactional positions with respect to the knowledge they possess” (650). Following 
Barth, then, the comparison that Olivier de Sardan draws between knowledge and action, or between 
anthropological knowledge and actions of ‘developers’ (or ‘development projects), may be explained 
by different constraints and incentives anthropologists and ‘developers’ have in producing, 
reproducing and using knowledge that profoundly shape their forms of knowledge.  
I recapitulate the guiding concepts of Barth’s anthropology of knowledge and theory of 
transaction as follows: (i) knowledge defined broadly to include experience, skills, expectations, etc., 
which can be dissected into three faces (substantive corpus of ideas and assertions about the world; 
communicative media; and instituted social relations); (ii) transaction with which actors engage to 
obtain something of value where constraints and incentives that canalize choices are present; (iii) 
criteria of validity that govern knowledge which can be observed through the mutual determination of 
the three faces of knowledge; and (iv) transactions in knowledge where the relationship between the 
criteria of validity and the processes of production, reproduction and use of knowledge can be 
observed. I use these as the guiding concepts for this study.  
Transactions in knowledge in policy and development processes 
While the interactionist approaches discussed above are methodologically interesting, avoiding some 
of the methodological pitfalls that I have discussed in the previous sections, their guiding concepts 
have limited applicability to a variety of contexts due to their roots in the two fundamental 
perspectives at once – holism and methodological individualism. In other words, the interactionist 
approaches do not necessarily resolve “the classical tension between structure and agency” (Mills 
2000:523) effectively from the methodological perspective. On the other hand, the guiding concepts 
of Barth’s anthropology of knowledge and theory of transaction, though formulated in different fields 
from development and public policy, demonstrate applicability to other contexts, for example, quality 
assessment and performance measurement of universities.   
Commenting on Shore and Wright’s (1999, 2000) discussion on audit and accountability 
regimes in higher education, Barth refers to the case of British anthropology departments which came 
to be subject to “a cycle of academic audit”, “a competitive ranking of research output”, and “a 
teaching-quality assessment” carried out by “an institute for the accreditation of academic teachers” 
and a “quality-assurance agency” as part of policy interventions. He contends that “[w]hat is put in the 
hands of this bureaucratic leviathan is nothing less than the power to replace and reshape the criteria 
of validity governing anthropological knowledge in Britain” (Barth 2002:9, the emphasis added). 
Barth continues:  
 
If traditional scholarly criteria of validity have not been totally eclipsed, they certainly will be 
significantly supplemented by this regime. The only way for scholars to survive in such a 
situation, Shore and Wright point out, is to design their research with the measuring instruments 
of the quality-assessment bureaucracy in mind and create a paper trail to provide evidence of 
performance that is measurable and will give a positive score. Thus, inevitably, the design of the 
measuring instrument defines what will be valued. Since the organization controls resources and 
the granting of legitimacy, the criteria of validity for British anthropology will, from now on, 
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represent a balance between the simplicities imposed by the measuring capacity of the audit 
mechanism and the vicissitudes of patronage and factionalism among the select few who hold 
positions in its bureaucracy. It seems discouraging safe to expect less imagination and creativity 
and more triviality from scholars governed by this regime. (Barth 2002:9-10) 
 
What Barth discusses above is the relationship between the criteria of validity and the processes of 
production, reproduction and use of anthropological knowledge in the UK which was revealed in 
transactions in knowledge – quality assessment, research design, evidence of measurable performance, 
measurement instrument design, anthropological studies, etc. – between the quality assessment 
bureaucracy and anthropologists. Underlying constraints or incentives are resources for research and 
its legitimacy.  
Although Barth’s work on knowledge and transactions has rarely appeared in anthropological 
studies of development and public policy, some studies implicitly rely on similar guiding concepts. 
For instance, in their ethnography of “processes of juridification that seek to regulate forced 
displacement in a World Bank-funded infrastructure development project in Mumbai”, India, 
Randeria and Grunder examine negotiations between actors involved in the formulation and 
implementation of the resettlement policy applicable to the project in the forms of transactions in 
knowledge. They draw attention to kinds of knowledge such as: the World Bank’s experience and 
lessons learned from resettlement issues in its past infrastructure project in India; Maharashtra state 
government’s reference to the local context and the national policy; and citizens and activists’ use of 
the inspection mechanism of the World Bank “in their attempt to set aside national laws and policies” 
(Randeria and Grunder 2011:190-1). By describing the negotiation processes, Randeria and Grunder 
argue about uncertain and paradoxical outcomes of ‘juridification’ – “the creation and interpretation 
of rules, regulations and new soft law instruments by a range of actors – public and private, national 
and international” (187) “who hold, learn, produce, and apply” (Barth 2002:3) different kinds of 
knowledge which undermines the rights of citizens and the accountability of public institutions that 
the resettlement policy aimed to ensure (Randeria and Grunder 2011:188).  
Another example is Petryna’s (2005) ethnography of Chernobyl nuclear disaster. Tracing the 
lives of people exposed to radiation whose health had severely been impaired, Petryna takes interest 
in failures of health and social welfare policies in Ukraine in the aftermath of the disaster. Noting that 
different kinds of knowledge were transacted between actors, she suggests that the policy failures 
stemmed from ‘lack of agreement over scientific models’ among scientists, ‘different funding 
priorities’ of donors, and ‘different moral stances toward the unknown health effects of the disaster’ 
among citizens. Petryna contends that “[i]nformal economies of knowledge, differential medical 
access, a continuum of diagnoses, and other resources related to risk were mobilized and began to 
function as institutions in parallel with the state’s official legal social protection system” (Petryna 
2005:171), resulting in the failures which the local called ‘tekhnohenna katastrofa (technogenic 
catastrophe)’ (3).  
Apart from demonstrating the applicability of the guiding concepts – knowledge, transactions, 
criteria of validity, and transactions in knowledge –, these studies also indicate that the concepts can 
be used to consider the seven questions that I have discussed above. For example, the concept of 
knowledge directs our attention to those ‘who hold, learn, produce, and apply’ knowledge in different 
contexts, for example, citizens and activists using the inspection mechanism of the World Bank “in 
their attempt to set aside national laws and policies” (Randeria and Grunder 2011:191) or scientists 
who construct different models to determine the health effects of the disaster, and thereby to the 
questions of: ‘what is the substance of knowledge?’; ‘who is an actor and what does she/he say and 
do?’; ‘what intention does an actor have for the performance of an action?’; and if we subsume 
‘norms’ under ‘knowledge’, ‘how do norms transform actors and are enacted in their everyday 
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practices?’ The concept of transactions also guides our attention to actors who “engage in social 
activity with a view to obtaining something of value” (Barth 1966:11), and thereby to the questions 
of: ‘who is an actor and what does she/he say and do?’; ‘what intention does an actor have for the 
performance of an action?’; and ‘why should certain mechanisms be created?’ The concept of criteria 
of validity, on the other hand, draws attention to effects, such as those of the resettlement policy or 
funding priorities, and thereby to the questions of: ‘how do norms transform actors and are enacted in 
everyday practices?’; ‘what is the nature of ‘coherence’ that development and policy are to produce?’; 
and ‘whether and how have goals and objectives of development and policy interventions been 
achieved?’ 
As suggested above, the four guiding concepts can be employed to identify and examine 
factors that adversely affect the achievement of goals and objectives in development and public policy. 
After the guiding concepts, I call this approach ‘knowledge transaction approach’. In the next section, 
I discuss how I use the ‘knowledge transaction approach’ as a heuristic tool to analyze the failure of 
the MANGO pilot project in India. Before that, we need to put the project in theoretical and empirical 
contexts. I therefore first review the literature on transnational regulation that some anthropologists 
discuss in terms of “managerialist practice” (Gardner and Lewis 2015:38) in development and public 
policy or ‘global governance’ (Merry 2011). I then discuss how the ‘knowledge transaction approach’ 
can be put to use for examining practical issues with transnational regulation that are considered to 
influence the outcome of development and policy interventions, including the MANGO pilot project 
in India.  
Transnational Regulation 
Reflecting on changes that occurred in the field of development between 1996 and 2015 when the first 
and second editions of their book were published, Gardner and Lewis note that “[o]ne major issues 
that makes Aidland profoundly different from twenty years ago is the strengthening of managerialist 
practice among aid agencies”. That is, “performance measurement and audit have now become key 
preoccupations” (Gardner and Lewis 2015:38). Gardner and Lewis contend that the preoccupations 
had first gained “a steady momentum in UK and other Western societies” and have subsequently been 
extended to their development agencies in the face of, citing de Haan (2009:173), “’increasing 
internal and external critique, and a growing need to show results for tax payers’ money’”. A 
consequence, Gardner and Lewis argue, is “a new emphasis on performance indicators, most 
noticeably in the form of internationally agreed targets for poverty reduction” or the Millennium 
Development Goals (MDGs) (Gardner and Lewis 2015:38). The global Education for All (EFA) goals 
and frameworks that I discuss in the following chapters are another such example.  
The growth of performance measurement and audit has attracted anthropologists’ attention. In 
the field of public policy, Audit Cultures edited by Strathern (2000) touches upon increasing concerns 
with accountability and ethics generated by rapidly multiplying practices and tools of performance 
measurement and audit. As we have seen above, Barth (2002) also comments on the subject. In the 
field of development, Gardner and Lewis suggest questions that anthropologists may consider 
regarding performance indicators and measurement: “who was setting these targets and why? How 
could quantitative targets capture important issues of access, service quality, exclusion and power? 
What are the risks that perverse incentives emerge that would draw attention away from poverty and 
local struggles in favour of easy wins?” (Gardner and Lewis 2015:38) Merry, on the other hand, 
proposes “an ethnographic approach to understanding the role and impact of indicators (Merry 
2011:S85). She continues:  
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Doing an ethnography of indicators means examining the history of the creation of an indicator 
and its underlying theory, observing expert group meetings and international discussions where 
the terms of the indicator are debated and defined, interviewing expert statisticians and other 
experts about the meaning and process of producing indicators, observing data-collection 
processes, and examining the ways indicators affect decision making and public perceptions 
(ibid.). 
 
Why have these practices and tools of performance measurement and audit grown globally 
and transnationally? While Gardner and Lewis attribute it to “increasing international and external 
critique, and a growing need to show results for tax payers’ money”, Djelic and Sahlin-Andersson, 
scholars in organization theory and management, offer another answer in their discussion on 
transnational regulation: “expanded monitoring and auditing activities are associated with a decline in 
trust”. “Rather than building trust”, they argue, “transparency may in fact undermine it further, 
leading to still more requests for auditing and monitoring” (Djelic and Sahlin-Andersson 2006a:13). 
This aspect, which Djelic and Sahlin-Andresson call ‘distrust spiral’, has been prominent in the case 
of global and transnational governance, which has a few notable features. “First, the absence of a 
formal and sovereign holder of legitimacy in the transnational arena entails the relative fragility of 
rules and monitoring activities” (Djelic and Sahlin-Andersson 2006b:380). “Second, in the absence of 
other legitimacy holders, science and expertise tend to impose themselves” (ibid.). Regarding the 
second feature, Djelic and Sahlin-Andersson indicate ambivalence in societies which show, on the one 
hand, a general trust in science and expertise and, on the other, a particular distrust in experts, 
expertise and measurement. Such ambivalence has further contributed to the expansion of 
performance measurement and auditing activities on the global scale (Djelic and Sahlin-Andersson 
2006a:13). 
In the domain of transnational governance, one of important actors is international 
organizations. Scholars have discussed factors that gave rise to international organizations. Barnett 
and Finnemore, researchers on international organizations (IOs), maintain that “states and nonstate 
actors looked to international organizations to fulfill certain functions and purposes” such as technical 
functions and coordination of transnational activities (Barnett and Finnemore 2004:44). They further 
contend that “[l]ack of consensus on what goals or values are universally desired or welfare-
promoting has plagued IO claims to substantive legitimacy on a variety of fronts” (169). Similarly, 
Miller argues that IOs are often called on to resolve “existing epistemic disputes” (Miller 2007:332). 
Despite the existence of a variety of IOs in terms of functions and purposes, there seems to be a 
consensus among these researchers that IOs engage with transnational regulation (e.g., Barnett and 
Finnemore 2004:30-31; Miller 2007:333-4). 
Scott, a legal scholar, in his theoretical discussion on regulation, views regulation as 
comprising the following three components:  
 
(1) some kind of standard, goal, or set of values against which perceptions of what is happening 
within the environment to be controlled are compared, through (2) some mechanism of 
monitoring or feedback which in turn triggers (3) some form of action which attempts to align the 
controlled variables, as they are perceived by the monitoring component with the goal component. 
For classical regulation the goal component is represented typically by some legal rule or standard, 
the feedback component by monitoring by a regulatory agency, government department or self-
regulatory organization and the realignment component by the application of sanctions for breach 
of standards. (Scott 2004:147) 
 
45 
 
Contrary to this relatively simple theoretical conceptualization of regulation, however, actual practices 
and instruments greatly vary in the case of transnational regulation. A growing body of research on 
regulation in the European Union (EU) – one example of transnational regulation – indicates that 
there are at least four notable modes of regulation with distinctive regulatory instruments. The first is 
hierarchy mode in which the EU institution holds powers of coercion over national and subnational 
institutions and actors, using instruments like “[r]egulatory standards usually entail[ing] obligatory 
and detailed rules” (Knill and Lenschow 2004:220-223). The second is public delegation mode which 
“relies on an authoritative framework, but places particular emphasis on creating incentive structures 
at the EU level and leaving discretionary space for public administration at lower levels of governance 
to add the relevant administrative procedures.” Typical instruments include framework regulations 
which “leave it to decentralized levels of governance to add regulatory substance fitting local 
conditions into the European framework defining obligatory general guidelines and goals”, and 
economic and communicative instruments designed to change “the problem perception and incentive 
structures of economic and social actors”. The third is self-regulatory mode in which “private actors 
devis[e] concrete regulatory standards – in the shadow of the state”. In this mode, the EU institution 
invites, for instance, economic actors to establish a private network (e.g., industrial associations) 
which “is responsible for setting regulatory standards and for ensuring compliance”. The forth is Open 
Method of Coordination (OMC) in which “[r]egulatory responsibility is entirely located at the 
national level” and the “EU merely provides a context and enabling structures for cooperation and 
learning among national policy makers”. OMC rests on instruments such as “dissemination of best 
practice and the provision of incentives (peer review) rather than legal obligation and control” (Knill 
and Lenschow 2004:220-223). 
As suggested above, transnational regulation involves different kinds of knowledge ranging 
from law and soft law instruments
6
, reports, best practices, etc. In the case of global indicators, Merry 
argues that “[t]he turn to indicators in the field of global governance introduces a new form of 
knowledge production with implications for relations of power between rich and poor nations and 
between governments and civil society” (Merry 2011:S83). The same is also true with transnational 
regulation, which suggests the frequent occurrence of transactions in knowledge.  
Transactions in the setting of goals and standards and the measurement of performance 
The existing literature on effects of performance measurement and audit on actors’ behavior and 
societies can illuminate kinds of transactions involved in regulation. As discussed above, regulation 
involves the setting of goals and standards and the measurement of performance against the goals and 
standards which often have consequences in the forms of incentives or sanctions. In this regard, Merry 
maintains that we need to analyze “the sources of information they use and of the forms of 
cooperation and resistance” by actors “in the contest over who counts and what information counts” 
(Merry 2011:S85). Verifying information used for measuring performance is indeed difficult (S83), 
which further constitutes incentives and constraints for actors involved. Such constraints and 
incentives influence actors’ behavior.  
Hood draws attention to ‘gaming and strategic behavior surrounding targets’. It refers to the 
act of “reduc[ing] the quality or quantity of their performance to just what the target requires” and 
“output distortion or the manipulation of reported results”. Hood quotes one telling statement of a 
senior civil servant in the health care sector in the UK – “hitting the target and missing the point” 
                                                          
6
 The soft law refers to quasi-legal instruments which do not have any legally binding force but could 
supplement legislation and provide an alternative to binding rules and regulations. The soft law includes 
Resolutions and Declarations, guidelines, codes of conduct, standards, and directives. (Randeria and Grunder 
2011:187; Borraz 2007:57; Helgoy and Homme 2006:143; Brunsson et al. 2000) 
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(Hood 2006:516). Hood further names examples of unintended system-level consequences such as 
system collapse associated with cumulative effects of the USSR’s target system, loss of trust in 
government statistics due to creative interpretation and manipulation of performance data, and a 
decline in research quality at universities with the use of university research rankings (Hood 
2007a:102).  
Power, on the other hand, identifies two kinds of effects of audit and audit-derived 
performance measurement on actors’ behavior and societies. The first is ‘colonization’ of the 
operation of public programs and organizations by performance measurements, that is, “the audit 
world spills over and provides a dominant reference point for organizational activity” (Power 
1997:95). Power cites an example, referring to Pollitt (1995:142). To meet performance targets set for 
universities, “academics reluctantly cut[…] per student class contact times, teach[…] much larger 
classes, reduc[e] the number or length of written assignments, sacrific[e] time for research and 
scholarship, and so on” (Power 1997:103). The second is ‘decoupling’ of performance measurement 
from the operation of public programs and organizations. In this instance, performance measurement 
primarily responds to the need “to show that things are working well, that objectives are being 
achieved” (93), even if the reverse is the case. Performance measurements thus become “‘rationalized 
rituals of inspection’ which produce comfort, and hence organizational legitimacy, by attending to 
formal control structures and auditable performance measures” (96).  
Concerning the British anthropology departments where quality assessment and performance 
measurement have proliferated, Barth notes that “the design of the measuring instrument defines what 
will be valued” and “[t]he only way for scholars to survive in such a situation…. is to design their 
research with the measuring instruments of the quality-assessment bureaucracy in mind and create a 
paper trail to provide evidence of performance that is measurable and will give a positive score”. He 
therefore argues that “[w]hat is put in the hands of this bureaucratic leviathan is nothing less than the 
power to replace and reshape the criteria of validity governing anthropological knowledge in Britain” 
(Barth 2002:9). 
Transactions on regulation under multi-level governance arrangements 
Whereas Hood, Power and Barth primarily indicate kinds of transactions involved in performance 
measurement and audit in the context of a country (the UK), transactions on transnational regulation 
are in general far more complex because of the involvement of various actors at multiple levels. The 
complexity of such transnational context is well captured by the concept of multi-level governance.
7
 
Encompassing transnational, national and subnational public and private institutions and 
actors who engage with global or regional, national and subnational policies, the concept of multi-
level governance “emphasizes the role of satellite organizations, such as NGOs and agencies, which 
are not formally part of the governmental framework” and the rising professionalism and 
assertiveness of regional and local authorities vis-à-vis national governments. Actors under multi-
level governance arrangements tend to engage in “contextually defined forms of exchange and 
collaboration”, negotiations and networks rather than hierarchically structured relations. Transactions 
in the context of multi-level governance are therefore characterized by “informality and orientation 
towards objectives and outcomes” instead of constitutions and other legal frameworks, rules and 
formal arrangements (Peters and Pierre 2004:77, 79, 80, 85-88). 
                                                          
7
 ‘Governance’ is considered, in this study, in the sense of ‘steering’ (the word “governance’ etymologically 
derived from ‘steering’, according to Peters and Pierre) by “generat[ing] a collection of goals and then find[ing] 
the means of attaining those goals” (Peters and Pierre 2013:1). This concept of ‘governance’ is fundamentally 
different from the one predominantly used in anthropology as “a type of power which both acts on and through 
the agency and subjectivity of individuals as ethically free and rational subjects” (Shore and Wright 1997:5-6).  
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The informalization of regulatory processes under multi-level governance arrangements has 
captured researchers’ attention (Peters and Pierre 2004:86-88; Knill and Lenschow 2004:236-237; 
Eberlein and Grande 2005:163-164; Greven 2005:264). One such case is the way in which regulatory 
conflicts are resolved. Peters and Pierre argue that the emphasis on informality has limited actors’ 
access to formal means to resolve conflicts, and thereby encouraging the resolution at informal venues. 
A consequence that Peters and Pierre observe is “’pork-barrel’ agreements that give everybody 
something and do not necessarily solve the fundamental policy problems that produced the need for 
the bargaining in the first place” (Peters and Pierre 2004:85-88).  
Preferences for accommodation, consensus and increased efficiency under multi-level 
governance arrangements have facilitated powerful actors to exert informal influence (Peters and 
Pierre 2004:86). Eberlein and Grande contend that “[i]nformalization privileges those interests 
relevant for decision-making and is therefore inherently exclusionary”. Moreover, “the effectiveness 
of informal decision-making bodies often depends on the confidentiality and non-transparency of 
decisions, or influence” (Eberlein and Grande 2005:163-164). Eberlein and Grande cite the following 
case of transnational regulatory networks in the EU.  
 
Transnational regulatory networks are composed of experts and representatives of national 
regulatory bodies, who come to agreement among themselves, led or supported by European 
bodies. In appropriate cases they are joined by market participants or those who will be subject to 
regulations. On an informal basis, these networks develop common ‘best practice’ rules and 
procedures for regulation in their sector. These bodies are particularly influential when they take 
preliminary decisions for formally competent bodies, such as the Council of the relevant ministers. 
In this way, without affecting national prerogatives, de facto coordination or even harmonization 
of regulatory practice is achieved. The most important advocate of this kind of informal 
harmonization is the European Commission. Accordingly, it proactively promotes the emergence 
of transnational regulatory networks as a means towards realizing common regulatory concepts 
and best-practice solutions. (Eberlein and Grande 2005:159) 
 
In the context of multi-level governance, accountability mechanisms have become 
‘multicentric’ and diffuse (cf., Flinders 2006:239), resulting in reduced accountability. The ‘distrust 
spiral’ (Djelic and Sahlin-Andersson 2006a:38) that has been referred to above has partly stemmed 
from the perceived lack or ‘fuzziness’ (Flinders 2006:239) of accountability. This is in part because 
the responsibility for setting norms and standards for public policies has been increasingly delegated 
to the transnational level, while national and subnational governments are held accountable for 
complying with the internationally agreed norms and standards. Since national governments no longer 
make decisions for which they are held accountable in order to be (re)elected, political accountability 
at the national level has diminished (cf., Bouckaert and Halligan 2008:162; Craig and Porter 2006:96). 
Therefore, as Djelic and Sahlin-Andersson contend, “the absence of a formal and sovereign holder of 
legitimacy in the transnational arena entails the relative fragility of rules and monitoring activities” 
(Djelic and Sahlin-Andersson 2006b:380).  
Securing compliance with the norms and standards set at the transnational level is another 
issue that has been complicated with the informal orientation under multi-level governance 
arrangements. Transnational regulation largely relies on non-legal instruments such as objectives and 
outcomes and lacks “enforcement staff” (Weber 1954:4), including “centralized judicial institutions, 
police, and the means to enforce compliance” (Merry 2006:101). In this regard, Merry draws 
comparison between informal mechanisms to secure compliance in the context of multi-level 
governance and those in villages that anthropologists have studied:  
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Both rely on custom, social pressure, collaboration, and negotiations among parties to develop 
rules and resolve conflicts (e.g., Nader 1969, Nader & Todd 1978, Redfield 1967). In both, law is 
plural and intersects with other legal orders, whether that of nation-states or other organizations or 
forms of private governance (Nader 1990). Each other constitutes a semiautonomous social field 
within a matrix of legal pluralism (Moore 1978). Both depend heavily on reciprocity and the 
threat of ostracism, as did the Trobrianders in Malinowski’s (1926) account. Gossip and scandal 
are important in fostering compliance internationally as they are in small communities. Social 
pressure to appear civilized encourages countries to ratify international legal treaties (Hathaway 
2002, Koh 1997) much as social pressure fosters conformity in small communities. Countries 
urge others to follow the multilateral treaties they ratify, but treaty monitoring depends largely on 
shame and social pressure (Bayefsky 2001, Merry 2003). Clearly there are many differences 
between social ordering in villages and in the world, but there are some similarities. (Merry 
2006:101) 
 
With regard to the four modes of regulation that have been discussed above, researchers are 
divided as to which modes and instruments are more effective and efficient in securing compliance 
with regulatory goals and standards. Eberlein and Grande, for example, contend that compared to the 
most formal (hierarchy) mode, the other informal modes which allow national differences carry “the 
risk of asymmetrical implementation of European norms, as different national regulations and 
institutions diverge rather than converge on regulation goals and strategies” (Eberlein and Grande 
2005:157). Knill and Lenschow, on the other hand, present a mixed view on this matter. They found 
that a combination of legal and non-legal, knowledge-based instruments (e.g., framework regulations, 
economic and communicative instruments) preferred in a less formal (public delegation) mode are the 
most influential in achieving regulatory goals and standards, as “[t]hey combine a high degree of 
obligation with an explicit orientation to alter domestic incentive structures in favour of effective 
compliance” (Knill and Lenschow 2004:228). On the other hand, Knill and Lenschow view that non-
legal, knowledge-based regulatory instruments (e.g., privately set regulatory standards and 
compliance procedures) favored in more informal (self-regulation) mode are the most susceptible to 
failures due to a low degree of obligation. With regard to an equally informal mode (open method of 
coordination), although they consider it as generally effective, “the consensual decision-making 
process may result in an undemanding framework for national policy-making” (239) which is not 
conducive to achieving overall regulatory goals and standards. Unlike Eberlein and Grande, Knill and 
Lenschow note that the most formal (hierarchy) mode employing obligatory and detailed rules as 
regulatory instruments may not be as effective as expected because “[w]hile the obligatory nature 
might positively affect the implementation of regulatory standards, their non-responsiveness towards 
the domestic context constitutes a major source of implementation failures” (Knill and Lenschow 
2004: 229).  
Transactions in knowledge on transnational regulation and anthropology of development and 
policy 
As the cases of regulation in the European Union show, international organizations are undeniably 
one of important actors in transnational regulation, although other actors also play vital roles in the 
context of multi-level governance. The emphasis on the role of a multiplicity of public and private 
institutions and actors at transnational, national, and subnational levels in the concept of multi-level 
governance provides a sharp contrast to the development anthropologists’ view that a transnational 
arena such as development is “a monolithic enterprise, heavily controlled from the top, convinced of 
the superiority of its own wisdom…which is all powerful and beyond influence” (Olivier de Sardan 
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2005:5). Such anthropologists’ view, therefore, requires a substantial revision in the light of 
discussions in other disciplines, in particular, studies of international relations interested in 
international organizations.  
Research on international organizations has conventionally been dominated by the following 
two camps (Copelovitch 2010:11). The one is rationalist camp which emphasizes the relative 
influence of member states (especially powerful states) from the standpoint of delegation (i.e., “states 
and nonstate actors looked to international organizations to fulfill certain functions and purposes” 
(Barnett and Finnemore 2004:44)) and principal-agent relations (Copelovitch 2010:11). The other is 
constructivist camp which focuses on the autonomy of international organizations vis-à-vis states and 
other actors and their independent influence over interests and behaviors of states and other actors 
(Park and Vetterlein 2010:5; Copelovitch 2010:11). Following these two views of international 
organizations, it may well be argued that the constructivist camp has been so far taking powerful hold 
of anthropology of development.  
Yet, there has been a growing body of research on international organizations which adopts 
more nuanced approaches. Copelovitch, for instance, in his study of the politics of the IMF lending, 
argues that the two camps are complementary, and points to a complex relationship between domestic 
politics of a group of states and the IMF lending decisions, on the one hand, and the interaction 
between the structure of global financial markets and preferences of the IMF staff, on the other 
(Copelovitch 2010:9, 11, 299). In a similar vein, the study of transnational areas like development and 
transnational regulation requires a nuanced approach, taking into account various actors engaging 
with transactions under multi-level governance arrangements.  
Another dimension of the view of development as a monolithic enterprise that needs to be 
scrutinized is the thinking that the development institutions invariably possess and produce the same 
domineering expertise and knowledge. In this connection, anthropologists and researchers on 
international organizations alike discuss that international organizations derive authority from their 
expertise and knowledge (e.g., Mosse 2011; Li 2011; Barnett and Finnemore 2004:30-31). However, 
the quality and nature of expertise and knowledge that international organizations produce, reproduce 
and use vary significantly among them, as we shall see in the subsequent chapters. For example, the 
quality and nature of the IMF’s expertise and knowledge which Barnett and Finnemore consider as 
being grounded on shared agreements among economists across borders (Barnett and Finnemore 
2004:68) are different from that of UNESCO’s expertise and knowledge. Partly for this reason, the 
authority that the two international organizations derive is dissimilar as well as their influence over 
interests and behaviors of states and other actors. We need to gain better understanding of what 
constitutes the expertise and knowledge of international organizations and how their expertise and 
knowledge affect or do not affect actors’ actions – the criteria of validity – through an analysis of 
transactions in knowledge between actors at multiple levels.  
Finally, unlike anthropologists’ simplistic understanding of developmental knowledge as 
being based on a single rationality, transnational arenas like development and transnational regulation 
involve various kinds of knowledge and knowledge activities. Merry remarks in the case of global 
indicators that “the turn to indicators in the field of global governance introduces a new form of 
knowledge production with implications for relations of power between rich and poor nations and 
between governments and civil society” (Merry 2011:S83). Different forms of knowledge produced in 
transnational arenas warrant more attention, instead of two simply contrasting forms of knowledge 
such as ‘popular technical knowledge’ and ‘technical and scientific knowledge’ (Olivier de Sardan 
2005, Chapter 10).  
I have discussed in this chapter that despite the claim that ‘why development projects fail’ is 
all familiar to anthropologists, anthropological discussions on causes of the failure have largely 
remained oversimplified due to the persistent use of the methodological constructs influenced by 
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cultural relativism, ethnographic naturalism, and structural-functionalism that do not allow 
anthropologists to analyze processes of development and policy interventions, notably their failures, 
against their goals and objectives. In an attempt to overcome these methodological constructs, I have 
suggested the seven questions that can be asked in studying development and policy, which can be 
analyzed through the ‘knowledge transaction approach’ built on, partly, the interactionist approaches 
in anthropology of development, and, more importantly, a series of Barth’s work on knowledge and 
transactions. In the next four chapters, I employ this knowledge transaction approach as a heuristic 
tool to analyze transnational regulation surrounding literacy and non-formal education policies and 
programs between actors involved in the MANGO pilot project in India, and more broadly, 
UNESCO’s programs and activities and literacy and non-formal education programs in India. 
Through this approach, I have argued, the processes of production, reproduction and use of 
knowledge in development, in particular, transnational regulation, can be better understood, as well as 
a number of practical issues that make transnational regulation challenging, which proved to a great 
extent responsible for the failure of the MANGO pilot project in India.  
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CHAPTER 2: MANGO PILOT PROJECT IN INDIA – 
DISAGREEMENTS ON THE CONCEPT AND PRACTICE OF 
MONITORING AND EVALUATION 
If transnational regulation tends to be intensified due in part to a relative fragility of goals, standards 
and norms, and of monitoring and evaluation (M&E) activities, the Map-based Analysis for Non-
formal Education (NFE) Goals and Outcomes (MANGO) pilot project in India serves as a perfect 
example. Designed and implemented by the United Nations Educational, Scientific, and Cultural 
Organization (UNESCO) in 2002 when the United Nations Literacy Decade (UNLD): Education for 
All (EFA), 2003-2012 was approved by the United Nations General Assembly with a view to 
accelerating progress towards the global EFA goals adopted at the World Education Forum in Dakar 
in 2000, the MANGO initiative formed part of UNESCO’s “emerging monitoring and evaluation 
initiatives related to literacy” (UNESCO 2004a), and thereby fueling the spiral of transnational 
regulatory activities surrounding literacy and NFE policies and programs. As we shall see in this 
chapter, the project presented a considerable challenge in reaching agreements on indispensable 
elements of regulation such as goals, indicators and tools for M&E.  
Yet for UNESCO who led these transnational regulatory activities, the need was obvious. To 
illustrate, UNESCO justified the “emerging monitoring and evaluation initiatives related to literacy” 
as follows:  
 
Countries need tools to systematically manage the information on literacy and NFE (policy, 
statistical figures, programmes, on-going activities, sponsors, providers etc) in order to monitor 
and assess their progress and to set measurable short and mid-term goals to be achieved during the 
UNLD for improvement of policy and programmes (UNESCO 2004a). 
 
This UNESCO’s justification, nonetheless, omitted a reference to one of essential activities of M&E – 
“decisions about what action will be taken if performance deviates unduly from what is desired” 
based on “the collection of information about the extent to which programme goals are being met” 
(Hogwood and Gunn 1984:220-1). My analysis in this chapter of the MANGO pilot project in India 
shows that this omission was likely due to “the absence of a formal and sovereign holder of 
legitimacy”, a notable feature of transnational regulation (Djelic and Sahlin-Andersson 2006b:380), in 
the course of resolving disagreements on fundamental questions: who should monitor and evaluate 
which/whose policies and programs and for what purposes? There was no easy answer.  
MANGO Initiative 
The Map-based Analysis for NFE Goals and Outcomes, or the so-called MANGO, was an initiative to 
develop and operate geographic information system-based management information systems (MIS) 
for M&E of NFE policies and programs in the Asia-Pacific region, funded by the Government of 
Japan as an extra-budgetary activity under UNESCO’s Asia-Pacific Programme for Education for All 
(APPEAL). The core idea of MANGO was to facilitate M&E of small-scale, diverse and 
geographically dispersed literacy and NFE programs and projects conducted by public, not-for profit 
and private institutions to be located on a map which can be accessed online, coupled with 
information on progress towards literacy and NFE goals at regional, national, and local levels, 
measured with a common set of indicators. The MANGO initiative established the following six 
goals:  
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1. Identify key disaggregated indicators on literacy to assess at national level in the Asia-Pacific 
Region; 
2. Identify indicators to monitor literacy and continuing education activities and their effects at 
the village/district levels; 
3. Devise a model for using ICTs to monitor literacy and continuing education; 
4. Train NFE personnel on the use, customization and maintenance of monitoring software and 
analysis of monitoring results; 
5. Reinforce the Asia-Pacific Literacy Database by adding disaggregated literacy data and 
information on member states on internet websites, to support the “literacy watch” activities 
in this region; 
6. Strengthen LRC [Learning Resource Centre] and CLC [Community Learning Centre] 
collaboration in this region. (Project Proposal for JFIT/APPEAL, ACCU/UNESCO, March 
2002) 
 
The six goals were to be achieved through the development and piloting of a regional prototype MIS 
application software, software manuals, training modules on participatory data collection and analysis, 
and data collection forms (DCFs) under four MANGO pilot projects that UNESCO launched in 
Indonesia, the Philippines, Bangladesh, and India in early 2000s. The four projects were designed and 
implemented in collaboration with the Asia-Pacific Cultural Centre for UNESCO (ACCU), a Japanese 
NGO based in Tokyo, and the Learning Resource Centre for Girls and Women (LRC) Network 
coordinated by ACCU under APPEAL with extra-budgetary contributions from the Government of 
Japan. 
Of the four pilot projects, the last was the one in India, started in 2002 while the other three 
pilot projects were coming to an end with difficulties in achieving some of the six MANGO goals, 
notably:  
 
 (Goal 1) identify key disaggregated indicators on literacy to assess at national level in the 
Asia-Pacific Region;  
 (Goal 2) identify indicators to monitor literacy and continuing education activities and their 
effects at the village/district levels; and  
 (Goal 5) reinforce the Asia-Pacific Literacy Database by adding disaggregated literacy data 
and information on member states on internet websites, to support the “literacy watch” 
activities in this region.  
 
An activity report of the three pilot projects in Bangladesh, Indonesia and the Philippines prepared by 
UNESCO and ACCU noted problems with these goals as follows: “difficulties in collecting 
information for common use”; “differences in the attitudes toward information sharing or disclosure”; 
“an important issue of the trust in the data presented by the NGOs”; and lack of “[s]trong partnership 
between LRC and National NFE Government Agency” (ACCU/UNESCO, September 2001-July 
2002). Being the last, these issues along with other lessons drawn from the three previous pilot 
projects were taken into account in the initial design of the project in India.  
As such, the pilot project in India distinguished itself from the others by three design features. 
First, possibly grounded on the realization that the MANGO initiative had too many divergent goals, 
the pilot project in India prioritized the unachieved MANGO goals. Second, rather than solely relying 
on LRCs (NGOs) to further design and implement the pilots, the project in India involved the 
National Literacy Mission (NLM) of the Government of India, a ‘National NFE Government Agency’, 
at least in the initial stages of the project. Third, drawing on the finding from the previous projects 
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that the process of establishing a community database was good learning experience for users of 
Community Learning Centres (CLCs) (MANGO Activity Report, ACCU/UNESCO, September 2001-
July 2002), the pilot project in India underscored the idea of CLCs as the key users of the MIS to be 
developed.  
Despite the best of intentions, however, the pilot project in India was fraught with 
disagreements from the start. Although the project was to be completed in two years, none of the 
goals had been achieved even after two years. Why did the project fail to achieve the goals?  
This chapter examines the ways in which disagreements on fundamental questions about 
transnational regulatory activities – who should monitor and evaluate which/whose programs and for 
what purposes – were resolved in terms of transactions in knowledge with which the project actors 
engaged in an attempt to obtain something of value. The chapter is organized around four phases in 
the design and implementation of the pilot project in India. The four phases concerned: (i) definition 
of the project goals and development of guidelines and action plan for the project; (ii) diagnostic 
study and development of training modules on participatory data collection and analysis; (iii) 
development of data collection forms (DCFs); and (iv) data collection. While the concept and goals of 
the MANGO initiative provided a framework, details had to be determined within this framework. In 
the process, disagreements on the fundamental questions manifested themselves. Therefore, in each of 
the four phases, I analyze how disagreements were resolved, rather informally than formally, through 
transactions that allowed some actor’s knowledge to count more than the others – the criteria of 
validity governing knowledge applied in the particular context of transaction. In the final section, I 
highlight three major contexts of disagreements and discuss how they were resolved through 
transactions in knowledge, at the expense of the project goals. 
Phase 1: Definition of Project Goals and Development of Guidelines and Action 
Plan 
In September 2002, at the State Resource Centre for Adult Education (SRC), Indore, Madhya 
Pradesh/Learning Resource Centre for Girls and Women (LRC), Indore, the first consultative meeting 
of the project took place with the participation of the following organizational actors: (i) UNESCO; 
(ii) ACCU; (iii) SRC/LRC Indore; (iv) the National Literacy Mission (NLM); (v) Madhya Pradesh 
State Literacy Mission Authority (SLMA); (vi) National Institute of Educational Planning and 
Administration (NIEPA); (vii) Indore District Literacy Committee (Zilla Saksharata Samiti, ZSS); 
and (viii) local NGOs working in the field of literacy and continuing education. As most of the Indian 
actors are introduced here for the first time, I provide below a brief description of each of the Indian 
actors.  
Established in 1987 under the Ministry of Human Resource Development (MHRD) of the 
Government of India, NLM was the ‘national NFE government agency’ in India, whose involvement 
was sought based on the lessons drawn from the previous three pilot projects. Since the late 1980s 
NLM had been administering national literacy and continuing education programs, including: Total 
Literacy Campaigns (TLCs); Post Literacy Campaigns (PLCs)/Post Literacy Programme (PLP); and 
Continuing Education Programme (CEP). These major national literacy and continuing education 
programs had been implemented by the other actors listed above, namely, ZSSs (District Literacy 
Committees) in collaboration with local NGOs and other administrative structures set up at the 
subdistrict (block, cluster, village/community) level. At the state level, TLCs, PLCs/PLP, and CEP 
had been coordinated and supervised by SLMAs, state branches of NLM. SRCs had been providing 
academic and technical resource support (i.e., curricula, primers, teaching-learning materials, training 
modules, training, M&E, research) for these literacy and continuing education programs. NIEPA was 
a national research institute in the area of formal and non-formal education planning and 
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administration which was closely associated with MHRD and was also a member institution of 
another regional network supported under APPEAL. ACCU was likewise a member of the regional 
network. Most of these organizational actors will receive fuller treatment in Chapters 4 and 5. The 
main point to retain here is that the major actors involved in the Indian national literacy and 
continuing education programs at the subdistrict, district, state, national and regional levels were 
represented in the consultative meeting. 
For a period of three days, the participants discussed the project goals, the scope of the 
prototype regional MIS, detailed activities, institutional and implementation arrangements. These 
were included in draft guidelines and action plan for the project which were subsequently finalized in 
October 2002. One of the outputs of the meeting was five goals of the pilot project which were 
defined as follows:  
 
1. To map alternative modes of education (AME) providers at the district level and share 
information on AME activities; 
2. To provide information for AME program management at all levels; 
3. To develop indicators for measuring change at the program level; 
4. To develop a framework for linking the alternative modes of education information system 
(AMEIS) with the existing data collection systems; 
5. To build the capacities of educational administrators and community leaders for data 
collection, analysis, and use for planning and management of AME programs in the 
decentralized context. (Action Plan of the Pilot Project, ACCU/UNESCO/UIS/NIEPA/LRC 
Indore, October 2002) 
 
As we see above, a new concept, ‘alternative modes of education’ (AME), was introduced to 
the project goal statements, replacing the term ‘literacy and continuing education’ used in the 
MANGO goal statements (see page 52). The change, however, was not limited to the project goal 
statements. The pilot prototype MIS application software to be developed under the project was also 
named ‘alternative modes of education information system’ (AMEIS). Moreover, the project came to 
be referred to by the name of ‘AMEIS’ or ‘AMEIS Indore Pilot Project’ in documents later prepared 
by UNESCO, ACCU, SRC/LRC Indore, and NIEPA.  
‘AME’ was a term coined exclusively for the project, given that some Indian project actors 
objected the use of ‘non-formal education (NFE)’ under which the Indian national literacy and 
continuing education programs could be subsumed. The objection to the use of NFE by the Indian 
actors might be unexpected for UNESCO and ACCU. UNESCO defines NFE broadly as “an 
organized and sustained educational activity that does not correspond exactly to the definition of 
formal education” and that “may therefore take place both within and outside educational institutions, 
and cater to persons of all ages”. It generally includes adult literacy classes, basic education (primary 
and junior secondary) for out-of-school children, and other educational activities and training related 
to life skills, vocational skills, and culture. (Diagnostic Study Report, ACCU/UNESCO/NIEPA/LRC 
Indore, January 2003, p.1) As such, NFE is an inclusive term encompassing many types of out-of-
school educational activities, including the Indian national literacy and continuing education programs. 
Moreover, despite the objection, the term NFE had in fact gained currency in India as well. For 
example, in a publication issued by NLM with the support of UNESCO, Non-Formal Education: 
Information Database in the Asia-Pacific Region (1999), ‘NFE’ was used interchangeably for TLCs, 
PLCs/PLP and CEP. Nevertheless, the Indian actors opposed the use of NFE in the pilot project.  
The Indian actors offered the following argument against the use of NFE. The term NFE, they 
argued, had been used in India in two senses. In a narrower sense, it denoted centrally sponsored non-
formal elementary education (Grades I-VIII) programs for out-of-school children. In a broader sense, 
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it encompassed adult education programs and activities provided by the State Department of 
Education and other governmental and non-governmental organizations. The use of NFE in the 
narrow sense had been more common in India. Therefore, if NFE were to be used in the broad sense, 
it should be more clearly demarcated than it was in UNESCO’s inclusive definition of NFE. Thus, as 
an alternative to ‘NFE’, the Indian actors proposed the concept of AME which would include ‘NFE’ 
in both the narrow and broad senses, that is, “literacy programs, non-formal basic education for out of 
school children/youth, life skills training, rural development, income generation training, non-formal 
higher education, religious education, leisure education, pre-school education, etc.” (Diagnostic Study 
Report, ACCU/UNESCO/NIEPA/LRC Indore, January 2003, p.1).  
The introduction of the new concept affected not only the project goal statements and the 
name of the pilot prototype MIS software but also the scope and design of the pilot prototype MIS and 
the subsequent steps in developing the pilot prototype MIS application software. For example, in 
addition to proposing the new concept, the Indian actors suggested conducting a ‘diagnostic study’ “to 
assess the current status and efforts being made by the various agencies providing opportunities 
related to alternative modes of education” and “to identify information needs at different levels so that 
the data collection tools and software could be developed on the basis of these information needs” 
(Diagnostic Study Report, ACCU/UNESCO/NIEPA/LRC Indore, January 2003, p.45). The final 
action plan for the project thus incorporated a diagnostic study.  
Table 4 summarizes major activities, outputs and a timeline which figured in the action plan 
for the project finalized after the consultative meeting. The activities and outputs in bold indicate 
those which had been conducted and developed. The rest, by contrast, were not conducted or 
developed, because the introduction of the new concept AME obscured the scope and design of the 
pilot prototype MIS in terms of AME providers and programs to be covered, kinds of information to 
be collected, users and purposes of the pilot prototype MIS. The ambiguities in the scope and design 
of the pilot prototype MIS particularly affected the preparation of modules and tools for participatory 
information collection and analysis, and the development of MIS application software and manual on 
software operation. 
 
Table 4: Summary of AMEIS Action Plan  
Stage Major Activities Expected Outputs 
Planning 
(September-
December 2002) 
-Consultative meeting 
-Establishment of Project Task Force 
Teams 
-Preparation of ‘Module on Diagnostic 
Study & Tools’ 
-Workshop on diagnostic study and tools, 
pre-testing of diagnostic tools 
-Diagnostic study 
-Diagnostic study analysis workshop  
-Module on Diagnostic Study 
and Tools 
-Diagnostic Study Report 
Monitoring 
(January-March 
2003) 
-Capacity building of key operator-cum-
trainer on the software operation 
-Preparation of ‘Module on Participatory 
Information Collection and Tools’ 
-Trial use of software 
-Capacity building of village cluster teams 
on ‘Module on Information Collection and 
Tools’ 
-Participatory information collection 
-Preparation of ‘Module on Information 
Analysis’ 
-Module on Participatory 
Information Collection and 
Tools 
-Module on Participatory 
Information Analysis (draft) 
-Manual on Software Operation 
-Information management 
software and GIS software 
-Mid-term project report 
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Stage Major Activities Expected Outputs 
Analysis (April-
June 2003) 
-Capacity building on software operation at 
district/block levels 
-Finalization of ‘Module on Information 
Analysis’ 
-Data entry and processing using the 
software 
-Capacity building on information analysis 
-Module on Participatory 
Information Analysis 
Feedback (July-
September 2004) 
-Preparation of directory, statistical reports 
and community GIS outputs in print and web 
formats 
-Apply information analysis results in the 
ongoing AME activities 
-Use the documents and website as 
communication tools to advocate AME 
-Collection of feedback on modules, tools, 
and software from users 
-Dissemination of project outcomes at state, 
national and international levels 
-Directory of AME providers 
and programs 
-Reports of Community 
Education Center (CEC) 
Activities and community GIS 
-Final report of the project 
(Source: Action Plan of the Pilot Project, ACCU/UNESCO/UIS/NIEPA/LRC Indore, October 2002) 
 
If the introduction of the new concept AME complicated the development of the pilot 
prototype MIS, why did the Indian actors insist that ‘NFE’ should be replaced by ‘AME’? The answer 
was indicated by the main difference between ‘NFE’ and ‘AME’. While UNESCO’s definition of 
‘NFE’ included the Indian national literacy and continuing education programs, ‘AME’, combining 
the Indian definitions of ‘NFE’ in both the narrow and broad senses, excluded them. Instead, AME 
specifically denoted NFE provided by the state governments and other governmental organizations 
and NGOs. In short, by proposing the new concept AME, the Indian actors suggested that the 
programs in which they had been involved should be excluded from the scope and design of the pilot 
prototype MIS, while NFE of other organizations should be included.  
Why, then, should the Indian national literacy and continuing education programs be 
excluded from the scope and design of the pilot prototype MIS? I defer a definite answer to the 
subsequent chapters and shall confine myself here to a provisional answer that would become 
apparent during the later stages of the project. As I have discussed above, before the consultative 
meeting, UNESCO and ACCU envisaged that the main user of the pilot prototype MIS would be 
users of Community Learning Centres (CLCs). The CLC-based NFE program in India with which 
UNESCO and ACCU were most familiar was NLM’s Continuing Education Programme (CEP) which 
was adapted from models of continuing education programs developed and disseminated by 
UNESCO in the 1990s. Therefore, UNESCO and ACCU had clearly CEP in mind for the pilot 
prototype MIS. Otherwise, they would not have invited NLM and its associated organizations to 
participate in the consultative meeting in the first place. However, as we shall see below, CEP had not 
been implemented yet in the state of Madhya Pradesh where the prototype MIS was to be piloted. 
Thus, there was no operating CLC or Continuing Education Centre (CEC) in the state which could use 
the pilot prototype MIS. Moreover, some of the Indian project actors appeared keen on obtaining 
information on NFE of other organizations, in particular, the state government of Madhya Pradesh. 
This became clear in the following phases of the pilot project. After the consultative meeting, the 
Indian actors other than SRC/LRC Indore and NIEPA withdrew from the project.  
57 
 
Phase 2: Diagnostic Study and Development of Modules on Participatory 
Information Collection and Analysis 
In the consultative meeting held in September 2002, the Indian actors proposed, along with the new 
concept of AME, a diagnostic study “to assess the current status and efforts being made by the various 
agencies providing opportunities related to alternative modes of education” and “to identify 
information needs at different levels so that the data collection tools and software could be developed 
on the basis of these information needs” (Diagnostic Study Report, ACCU/UNESCO/NIEPA/LRC 
Indore, January 2003, p.45). In November and December 2002, SRC/LRC Indore conducted a 
diagnostic study in the district of Indore, Madhya Pradesh, covering NFE provided by the following 
governmental and non-governmental organizations: Tribal Welfare Development; District Urban 
Development Authority (DUDA); District Rural Development Authority (DRDA); Agricultural 
Department; Health Department; District Education Department; Rural Development Bank; National 
Institute of Public Cooperation & Child Development (NIPCCD); Pushpkunj (NGO); Lok Biradari 
Trust (NGO); Jan Shikshan Sansthan (People’s Education Institute, supported under the Indian 
national vocational skills training program administered by NLM); Zila Saksharata Samiti (ZSS); and 
International Labor Organization (ILO) (p.16-20; 23-26).  
Although it was SRC/LRC Indore that carried out field surveys of the diagnostic study and 
prepared the diagnostic study report, SRC/LRC Indore was not involved in the design and 
development of field survey tools for the diagnostic study. The framework and tools for the diagnostic 
study were developed by a consultant of UNESCO with some inputs from NIEPA. Probably because 
of this, SRC/LRC Indore complained in the diagnostic study report that it “should have been involved 
in the development of framework for the diagnostic study and its tools” “for gaining more clarity and 
insight into conduction of diagnostic study” (Diagnostic Study Report, ACCU/UNESCO/NIEPA/LRC 
Indore, January 2003, p.45).  
SRC/LRC Indore’s complaints were further extended to specific diagnostic tools for which 
NIEPA likely provided inputs. One of them was ‘Tool 4: identification of village-level planning and 
analysis system’ intended for focus group discussions (FGD) with facilitators and coordinators at 
CECs, school teachers, and people in villages and urban slums, concerning ’11 point program’ of the 
state government implemented by eleven sector departments unrelated to literacy and continuing 
education, out-of-school educational activities or AME. SRC/LRC Indore thus reported:  
 
Tool 4 should have focused on the primary needs of the people but by including discussion about 
11 point program of the government, the discussion lost its focus on village level goals and 
outcomes as they [sic] 11 point program became the focal point of the FGD [focus group 
discussions] around which the discussion revolved……It was felt that 11 point programme which 
is a specific government program for the village development and is in existence for a short 
period of time only, should have been omitted from the FGD. This would have facilitated 
identification of real information needs pertaining to AME at the community level. (Diagnostic 
Study Report, ACCU/UNESCO/NIEPA/LRC Indore, January 2003, p.46) 
 
NIEPA included the 11 point program of Madhya Pradesh state government probably because they 
were interested in obtaining information on the program through the diagnostic study, by taking 
advantage of the lack of ‘clarity’. The reason for NIEPA’s interest in the program will be considered 
in Chapters 4 and 5 against a background of the deteriorating relationship between the central and 
state governments (at the center, the Bhartiya Janata Party (BJP)-led National Democratic Alliance 
formed the government, while at the state, the National Congress Party was in power).  
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The main finding of the diagnostic study report was that involving governmental and non-
governmental AME providers in the pilot project would be difficult due to lack of ‘conceptual clarity’ 
of ‘alternative modes of education information system’ (AMEIS) (Diagnostic Study Report, 
ACCU/UNESCO/NIEPA/LRC Indore, January 2003, p.45-46). The report enumerated some of the 
difficulties:  
 
 Government department did not get information from local level. Sometimes, they get 
irrelevant data; […] 
 […]; Sometimes, supervisor completes the format which affects the validity of data being 
generated as it does not reflect the ground realities;  
 Workers sometimes give projected data instead of real data in order to show progress;  
 Also, workers do not want to perform extra responsibilities, therefore, they give irrelevant 
information through formats; […] 
 There is no system for cross-checking of existing data; […] (p.33-34) 
 
Despite SRC/LRC Indore’s complaints about the lack of ‘conceptual clarity’, the diagnostic study 
threw considerable light on actual practices of information collection for M&E on the ground which 
needed to be taken into account in the design of AMEIS.  
While SRC/LRC Indore was preparing the diagnostic study report, UNESCO, ACCU, and 
NIEPA started preparing modules on participatory information collection and analysis remotely in 
Paris, Tokyo and New Delhi. The lack of ‘conceptual clarity’ again caused disagreements between the 
three actors in the process of developing the modules. For instance, NIEPA had drafted and redrafted 
the modules several times by late 2003 which were then reviewed and commented copiously by 
UNESCO and ACCU. Yet before undertaking the task, NIEPA was provided only the following 
outline that proved too broad to guide NIEPA in drafting the modules: 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
As a consequence, in the course of developing the modules, a stark difference between 
UNESCO/ACCU and NIEPA in the conceptualization of AMEIS became clear. In particular, they 
differed sharply in the question of who would be the users of the modules, or in other words, who 
would collect and analyze data, and for what purposes.  
For UNESCO/ACCU, a dominant reference point on this question was the previous three 
pilot projects in Indonesia, the Philippines, and Bangladesh. In those projects, the responsibility for 
MODULE 4: Guidelines for collecting information [to be drafted] 
4.1 Adapting the data collection tools 
4.2 Planning data collection 
 4.2.1. Planning a schedule 
 4.2.2. Preparing a contact list 
4.3 Developing a monitoring and evaluation schedule 
Tools: Sample data collection tools 
Self-Assessment tools and methods 
 
MODULE 5: Guidelines for analyzing and using information [to be 
drafted] 
Not specified 
 
(AMEIS Indore Module One, ACCU/UNESCO/NIEPA, November 2002) 
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information collection and analysis rested with facilitators and coordinators at Community Learning 
Centers (CLCs). Nonetheless, the users of the information and analysis remained unclear, as 
evidenced by the lesson learned from the previous projects, “difficulties in collecting information for 
common use” (MANGO Activity Report, ACCU/UNESCO, September 2001-July 2002). Moreover, 
although the other lesson learned from the previous projects was that “[t]he process of establishing the 
community database itself could be a good learning experience at CLC levels” (ibid.), how the 
community database was used was not mentioned at all.   
For NIEPA, its previous work on M&E and management information system (MIS) for 
national formal and non-formal education programs at the request of MHRD and regional workshops 
organized by UNESCO possibly provided a reference point because its involvement in the pilot 
project was sought for its expertise in M&E and MIS in the first place. In the presentation slides 
prepared by NIEPA for a UNESCO regional workshop on MIS, NIEPA specified the use of MIS as 
follows:  
 
 To collect, process, store analyze and disseminate information 
 To provide educational planners/project functionaries with reliable and timely data and 
information for decisions 
 To aggregate different databases and integrate them into a system 
 To prepare and disseminate databases and integrate them into a system 
 To prepare and disseminate aggregate statistics 
 To feedback information to lower level to improve quality of project 
 To provide information that would help project functionaries set norms for performance and 
achievement indicators and to set criteria for success and failure
1
 
 
Based on this understanding, NIEPA suggested that the main users of the modules should be district 
and state level ‘project functionaries’.  
Given the difference in the conceptualization of AMEIS, UNESCO/ACCU’s comments 
centered on the users of the modules, insisting that the modules should be designed for facilitators and 
coordinators at Continuing Education Centres (CECs) at the cluster level. Nevertheless, as shown by 
the outline of the modules prepared by UNESCO/ACCU, UNESCO/ACCU had little idea of what 
would be the use of the pilot MIS for facilitators and coordinators at CECs. UNESCO/ACCU 
repeatedly commented that the use of the MIS should be to monitor CEC projects and activities at the 
cluster level, while requesting NIEPA to add “some concrete examples/cases of interpretation of data, 
analysis and how this information could change the activities in the CEC” (AMEIS Indore Module 
One, ACCU/UNESCO/NIEPA, November 2002).  
The disagreement between UNESCO/ACCU and NIEPA delayed the finalization of the 
modules which was not completed even in late 2004, although the action plan for the project specified 
the modules to be ready by June 2003. As the project proceeded with the next step, NIEPA’s 
involvement in the project had reduced.  
Phase 3: Development and Translation of Data Collection Forms 
According to the action plan, the development of the module on participatory information collection 
would go hand in hand with the development of data collection forms (DCFs). The module, in fact, 
was supposed to include sample data collection tools (see page 58, box). However, because of the 
delay in developing the module, DCFs had to be developed separately in order to avoid further delays. 
                                                          
1
 http://www.accu.or.jp/litdbase/pub/dlperson/99LRC/99LRC_07.pdf, accessed on 25 October 2015.  
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Draft DCFs were therefore circulated mainly among UNESCO, ACCU and SRC/LRC Indore, 
excluding NIEPA. 
Similar to the previous phase, the development of DCFs again experienced delays and 
confusions with numerous revisions and the need for translating them from English into Hindi for use 
in data collection. The first draft DCFs were developed (in English) in late 2002 by the UNESCO 
consultant who supported the development of the diagnostic study tools. They were then modified (in 
English) by UNESCO/ACCU by drawing on the DCFs used in the previous three pilot projects, the 
Asia-Pacific Literacy Database (MANGO Goal 5), and other similar UNESCO’s projects, in an 
attempt to develop a common set of indicators for designing the pilot prototype MIS. At the same 
time, the draft DCFs were adjusted to the local context by adding Indian-specific data such as 
geographical information, data on Scheduled Castes (SCs), Scheduled Tribes (STs), Other Backward 
Classes (OBCs), and information on the state government adult literacy program.  
While the draft DCFs were still being revised in English by UNESCO/ACCU, SRC/LRC 
Indore started translating DCFs into Hindi in June 2003, probably because data collection was 
planned to finish before March 2003. ‘Confusions’ among different versions of DCFs in English in 
the process of translation, therefore, might have been due to this premature start of the translation. Yet, 
as we shall see below, even if SRC/LRC waited for one more month to start the translation, such 
‘confusions’ could not have been avoided, as SRC/LRC intended to do what they called ‘translation 
by adaptation’.  
It was not the first time for SRC/LRC Indore to work with UNESCO/ACCU on translation. In 
2000 and 2001, for example, SRC/LRC Indore translated and adapted regional prototype audiovisual 
teaching-learning materials in Hindi. The dissemination of regional models and prototypes developed 
under UNESCO’s programs and activities always entailed translation from English into local 
languages. In the process, adopting organizations like SRC/LRC Indore were encouraged not just to 
translate but also adapt models and prototypes to local contexts to increase their local relevance.  
This time, however, the situation was different. Since English versions of DCFs already 
included Indian-specific data, no local adaptation was required. In other words, the translation was 
expected to be precise, word by word, data item by data item. Such precision was essential for the 
development of the pilot prototype MIS application software. If the software were developed based on 
the Hindi DCFs which substantially diverted from the English DCFs, it would no longer be ‘the pilot’ 
of the prototype MIS but another software unrelated to the prototype. In fact, the latter was largely the 
case with the previous pilot projects in Indonesia, the Philippines, and Bangladesh.  
Careful examination of the DCFs translated by SRC/LRC Indore into Hindi suggests that the 
translation was not precise and adaptations were made to English versions of DCFs. While 
adaptations could have been made by error and out of confusion as there were different versions of 
DCFs that existed over time, the findings below indicate that they were made rather by deliberate 
choice as in the case of ‘translation by adaptation’. This would not have been expected by 
UNESCO/ACCU which appeared unaware of the adaptations. To put it other ways, the adaptations 
were made by SRC/LRC Indore by taking advantage of the language barrier. Below I examine the 
adaptations made by SRC/LRC Indore in the process of ‘translation’.  
The Hindi DCFs were composed of a Guidance Notes on the Use of the DCFs and nine DCFs, 
namely (i) agency information; (ii) Community Learning Centre (CLC) information; (iii) village 
information; (iv) population information; (v) EFA institution information; (vi) CLC library; (vii) 
course plan; (viii) facilitator; (xi) learners. The Guidance Note provides instructions on how each 
DCF should be filled, by whom, for whom (users) and for what purpose. Although the Guidance 
Notes indicated ten DCFs, only the nine above were translated into Hindi. There was therefore one 
DCF, that is, No.8 ‘Course Completion’, which was not translated. Table 5 shows the Guidance Note 
in Hindi translated back into English.  
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Table 5: Guidance Notes on the Use of DCFs (translated from Hindi by the author) 
No.  Form Frequency of 
collection 
(update) 
Respondent Completed 
by 
User Purpose 
1 Agency 
information 
Annual Agency Agency 
respondent  
Planners -To identify/map 
agencies 
providing/sponsoring 
NFE programs and 
Community Learning 
Centres (CLCs) 
-To identify the title of 
NFE programs 
provided/sponsored by 
the agency 
2 Community 
Learning 
Centre 
(CLC) 
information 
Upon 
establishment 
and annual 
Facilitator  Facilitator Monitoring 
officer & 
CLC 
management 
member, 
village 
leaders 
To record the starting 
point and measure 
progress made in CLC 
activities on annual 
basis 
3 Village 
information 
Annual Village/ 
District 
Officer 
Nodal 
facilitator, 
facilitator 
Members** -To record the starting 
point and measure 
progress made in 
village socio-
economic 
development 
-To assist in making 
plans for CLC 
activities 
4 Population 
information 
Annual Village/ 
District 
Officer 
Facilitator Members** -To know the 
population profile of 
village/block/district 
for use in simulating 
future demand for 
basic education 
-For discussion in 
village meeting 
5 EFA 
institution 
information 
Annual Members, 
teachers 
Facilitator 
or school 
teachers 
VEC* 
members 
-To map the schools 
-To measure the gap 
between supply and 
demand (DCF 4)  
6 CLC library Annual (page 
1), Monthly 
(page 2) 
Librarian, 
facilitator 
Librarian, 
facilitator 
Planners -To record library 
books 
-To record learning 
materials   
7 Course plan Beginning of 
each course 
Facilitator Block 
Coordinator 
Planners To record the courses 
planned at CLC 
8 Course 
completion 
End of each 
course 
Nodal 
facilitator 
Facilitator, 
monitoring 
officers 
Planners, 
members** 
-To record the courses 
organized 
-To plan future 
courses 
9 Facilitator Beginning of Facilitator Facilitator Planners, -To map the 
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No.  Form Frequency of 
collection 
(update) 
Respondent Completed 
by 
User Purpose 
each course VEC facilitators and trainers 
identified in DCF 2 
and DCF 7 
-To plan the training 
programs for them 
10 Learners Time of 
registration 
(page 1)  
Monthly (page 
2)  
Learners Learners, 
facilitator 
Planners, 
members** 
-To record learners’ 
profile and progress 
-To record the courses 
learners took last year 
*VEC: Village Education Committee 
**Members: CLC learners 
 
Why was the DCF No.8 ‘Course Completion’ not translated? Did SRC/LRC Indore confuse 
different versions of DCFs as SRC/LRC Indore started translating one draft version of DCFs (as of 
March 2003) while UNESCO was still finalizing the English version of DCFs (completed in July 
2003)? This possibility was unlikely because SRC/LRC Indore seems to have used, rather deliberately, 
the final English version of DCFs for some elements, while using the draft version for other elements. 
One example is the Guidance Notes on the Use of DCFs. The draft version of DCFs did not have the 
Guidance Notes in the first place. Moreover, in translating the Guidance Notes, SRC/LRC Indore 
modified by retaining some forms included only in the draft version and omitting the ones included in 
the final English version of DCFs. As a result, the Guidance Notes consistently referred to the nine 
translated DCFs by order and by name in accordance with the draft version of DCFs except the DCF 
No.10 ‘Course Summary’, which was different from the draft version of DCFs.  
Table 6 compares the three different versions of DCFs. We can see some patterns of 
adaptations made by SRC/LRC Indore. For instance, while the Hindi version had the DCFs No.1-7 of 
the draft March English version in exactly the same order, it incorporated the DCFs No.8-9 of the 
final English version in the same order. Moreover, the Hindi version included the DCF No.9 of the 
draft March English version as the DCF No.10.  
 
Table 6: Forms Included in the Three Versions of DCFs 
No. DCFs (March English 
version)  
DCFs (July English final 
version) 
DCFs (Final Hindi version) 
1 Agency information Agency information Agency information 
2 CLC information CLC profile information CLC information 
3 Village information CLC activity information Village information 
4 Population information Village information Population information 
5 EFA institution information Population information EFA institution information 
6 CLC library EFA institution information CLC library 
7 Course plan Course plan Course plan 
8 Facilitator Course completion (Course completion, included in 
the guidance notes but the form 
was missing) 
9 Learners Facilitator Facilitator 
10 Course summary   Learners 
 
With regard to the untranslated DCF No.8 ‘Course completion’, this would have been because the 
DCF No.8 was not included in the draft March version, of which SRC/LRC Indore translated nine out 
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of ten DCFs. However, this could not be the case because the DCF No.8 ‘Course Completion’ of the 
final English version was in fact the same as the DCF No.10 ‘Course Summary’ of the draft March 
version.  
In further answering the question of why the DCF No.8 ‘Course Completion’ was not 
translated, it is worth examining the content of each form included in the three different versions 
developed at different times. For example, the DCF No.2 ‘CLC Profile Information’ of the final 
English version showed a noticeable change from the DCF No.2 ‘CLC Information’ of the draft 
March English version. However, the DCF No.2 ‘CLC Profile Information’ of the final English 
version was, in fact, a combination of the DCF No.2 ‘CLC Information’ and No.6 ‘CLC Library’ of 
the draft March English version with some modifications. Moreover, although the Hindi version 
adopted the DCF No.2 name ‘CLC Information’ from the draft March English version, it was actually 
the DCF No.2 ‘CLC Profile Information’ that SRC/LRC Indore translated into Hindi, except for data 
items related to CLC library. It was probably for this reason that the DCF No.6 ‘CLC Library’ was 
retained in the Hindi version, although the DCF No.2 ‘CLC Profile Information’ of the final English 
version included data items related to CLC library.  
Furthermore, the Hindi DCF No.2 ‘CLC Information’ had significant modifications, 
compared to the other DCFs which were mostly translated directly from the draft March version 
without major modifications. Specifically, the Hindi DCF No.2 ‘CLC Information’ excluded some 
data items included in the DCF No.2 ‘CLC Profile Information’ of the final English version, notably: 
 
 number of Scheduled Castes (SCs), Scheduled Tribes (STs) and Other Backward Classes 
(OBCs) learners;  
 availability of electricity in the CLC;  
 setting/location of the CLC (own building/rented place/community hall/school/public 
place/others) 
 
The first data item was one of Indian-specific data included in the DCF No.2 ‘CLC Profile 
Information’ of the final English version which SRC/LRC Indore took the trouble to remove along 
with the second. The third data item, on the other hand, was replaced with a data item included in the 
DCF No.2 ‘CLC Information’ of the draft March version, ‘original purpose of the CLC facility 
(learning centre/village centre/primary school/private house/others).  
Given that SRC/LRC Indore modified specific data items of the DCF No.2, a possible reason 
that SRC/LRC Indore did not translate the DCF No.8 ‘Course Completion’ may be related to data 
items included in the DCF. The DCF No.8, indeed, contained important data items without which 
M&E could not be carried out, for example:  
 
 course period 
 total budget and expenditure 
 teaching-learning materials used 
 teaching-learning methods used 
 resources running short of 
 difficulties faced 
 follow-up activities planned 
 equipment/supply used 
 name of facilitator 
 number of learners who completed the course by gender and by age group  
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A similar observation can be made on the DCF No.3 ‘CLC Activity Information’ of the final English 
version which was not translated into Hindi. Important data items for M&E contained in the DCF 
included: 
 
 number of target population 
 enrollment and participation of illiterates and neo-literates 
 progress of learners at different levels 
 number of beneficiaries in CE [continuing education] programme’  
 
It seems reasonable to conclude, therefore, that SRC/LRC Indore did not translate DCFs that were 
essential to M&E.  
Adaptations were not confined to data items or DCFs but were further extended to the users 
of each DCF specified in the Guidance Notes of the final English version. As we have seen above, 
who would be the users of the modules on participatory information collection and analysis was the 
main source of disagreement between UNESCO/ACCU and NIEPA. This also seemed to be the case 
with the DCFs as SRC/LRC Indore took the trouble to modify the users of each DCF, as shown in 
Table 7.  
 
Table 7: Difference in Users of Each Form between the Final July English Version (including 
original notes) and the Final Hindi Version 
No. Form Users (Final July English 
Version)  
Users (Final Hindi Version) 
1 Agency information Planners Planners 
2 CLC information Monitoring officer & CLC 
management members, village 
leaders*** 
Monitoring officer & CLC 
management members, 
village leaders 
3 Village information Members, villagers**, planners Members 
4 Population information VEC members, village 
leaders*** 
Members 
5 EFA institution 
information 
VEC members VEC members 
6 CLC library ---------------------------------- Planners 
7 Course plan PBS*, facilitator, planners Planners 
8 Course completion PBS*, facilitator, planners Planners, members 
9 Facilitator Planners, VEC Planners, VEC 
10 Learners --------------------------------- Planners, members 
PBS*: Parhna Badhna Samiti. 
Villagers**: Gram Sabha, village meeting.  
Village leaders***: Panchayat secretary, patwari (land record/marriage records) 
 
If we carefully examine Table 7, we notice at least four differences in users between the final 
English version and the Hindi version. First, whereas the Guidance Notes of the final English version 
listed ‘villagers (Gram Sabha, ‘village assembly’ in Hindi)’ as a user of the DCF No.3 ‘Village 
Information’, the Hindi Guidance Notes dropped ‘villagers’ as a user.2 Second, the Hindi Guidance 
Notes also dropped ‘village leaders (Panchayat secretary, patwari)’ as a user of the DCF No.4 
                                                          
2
 A possible reason for the omission may be the low participation rate in Gram Sabha (village assembly) in 
Madhya Pradesh, although Gram Sabha was formally empowered to make decisions as the lowest level of 
government in 1994, ahead of all the other states in India.  
65 
 
‘Population Information’ who was specified in the English Guidance Notes.3 Third, the Hindi 
Guidance Notes removed, as a user of the DCF No.7 ‘Course Plan’ and No.8 ‘Course Completion’, 
PBS (Parhna Badhna Samiti, the village committee set up for the state government adult literacy 
program Parhna Badhna Andolan (PBA, ‘Read, Change Movement’ in Hindi)), despite the 
introduction of the concept ‘AME’ to include primarily the state government’s NFE and other 
programs in the scope of the pilot prototype MIS. Fourth, the Hindi Guidance Notes omitted 
‘facilitators’ as a user of the DCF No.7 ‘Course Plan’ and No.8 ‘Course Completion’. As we have 
seen above, UNESCO/ACCU suggested that facilitators and coordinators of CLCs should be the main 
users of the pilot prototype MIS. This omission thus contradicted UNESCO/ACCU’s suggestion.  
It was this Hindi version that was used for piloting data collection, after all the versions of 
DCFs produced in English. Probably SRC/LRC Indore made the right decision to start translating the 
draft version of DCFs without waiting for the final English version of DCFs because SRC/LRC 
Indore would have made modifications anyway to whichever version they had. Additionally, some of 
the adaptations would make sense, in fact, if we look at how SRC/LRC Indore handled the Hindi 
version of DCFs in the process of data collection.  
As SRC/LRC Indore already indicated in the diagnostic study report, collecting a great 
number of data items would be difficult as it found the governmental and non-governmental 
organizations identified as AME providers in the diagnostic study uncooperative concerning data and 
information. Rather than seeking collaboration with them, SRC/LRC Indore pragmatically chose to 
collaborate with adult education centres run by the NGO managing SRC/LRC Indore for data 
collection. The modifications made to the DCFs were thus to adapt them to these adult education 
centres. The adaptations, however, made it unclear whether data collection that SRC/LRC Indore 
would conduct was to pilot the prototype MIS, given the significant deviation of the Hindi DCFs from 
the final English version on which the pilot prototype MIS was to be based.  
Phase 4: Data Collection  
Although substantial modifications were made by SRC/LRC Indore in the process of translating the 
English versions of DCFs into Hindi without UNESCO/ACCU’s knowledge, SRC/LRC Indore and 
UNESCO/ACCU agreed on one thing: in developing the DCFs, they ignored the ambiguous concept 
of AME and continued relying on Community Learning Centre (CLC)-based NFE activities with 
which they were familiar. As we shall see in Chapter 5, UNESCO developed in the late 1980s models 
of continuing education programs whose main delivery mechanism was the CLC or Continuing 
Education Centre (CEC). Based on the models, NLM developed the national Continuing Education 
Programme (CEP) and launched it in 1996. Both SRC/LRC Indore and UNESCO/ACCU were 
familiar with short- to medium-term, structured educational activities conducted at CLCs or CECs 
with the help of facilitators and coordinators. By contrast, AME could include less structured 
activities such as one-off training, discussion groups, and self-learning. Systematically collecting data 
and information on AME, therefore, could be cumbersome. Probably for this reason, the DCFs were 
developed on the grounds that only CLC-based NFE activities shall be included in the scope and 
design of the pilot prototype MIS.  
Yet, the Indian national CEP, though officially launched in 1996, had not been implemented 
in Madhya Pradesh as of September 2003. According to SRC/LRC Indore, “CECs do not exist in 
Madhya Pradesh”. Since there were no ongoing or completed CEC activities, some CEC or equivalent 
                                                          
3
 The omission of ‘village leaders (Panchayat secretary, patwari)’ as a user of the DCF No.4 ‘Population 
Information’ may be because of the factual error. Panchayat secretaries, patwari were not considered as official 
‘village leaders’ (official village leaders were elected panch and sarpanch), although they exercised 
considerable power in practice. 
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CLC activities needed to be identified to conduct data collection. SRC/LRC Indore, therefore, chose 
to collaborate with 27 (the number was agreed in the consultative meeting) adult education centers run 
by the NGO managing SRC/LRC Indore and to guide the facilitators to start activities at the centres so 
that they could fill out the DCFs, in particular, the DCF No.2 ‘CLC Information’ and No.7‘Course 
Plan’. The two DCFs were given priority because SRC/LRC Indore assessed that the other DCFs, 
notably, No.3 ‘Village Information’, No.4 ‘Population Information’, No.5 ‘EFA Institution 
Information’, and No.9 ‘Facilitator’, could be filled without any activities running at the centres and 
by anybody who could access basic village information and data such as the Census.  
To initiate the facilitators at the adult education centres into data collection, SRC/LRC Indore 
organized a series of workshops. The first of the series was a monthly CLC planning workshop for the 
facilitators of 27 adult education cetnres held in September 2003. In this workshop, the facilitators 
were guided through the preparation of action plans for their centres. It was then followed by the 
second monthly planning and review workshop in October 2003 in which SRC/LRC Indore provided 
training for the facilitators on participatory rapid appraisal (PRA) techniques and the DCFs. Since the 
modules on participatory information collection and analysis were still under development, a 
handbook on PRA techniques that SRC Indore published earlier was used in the workshop. At the end 
of the workshop, SRC/LRC Indore distributed to the facilitators the DCF No.2 ‘CLC Information’ and 
No.7 ‘Course Plan’ and asked them to fill the forms by conducting PRA sessions. The facilitators 
were told to submit the completed forms to SRC/LRC Indore by the next monthly planning and 
review workshop to be held in November 2003.  
However, none of the facilitators could submit the completed forms. Struggling with their far 
from proficient levels of literacy, the facilitators had hard time just to read and understand the forms. 
Filling the forms by conducting PRA sessions was simply beyond their capacity. Because of that, the 
DCF No.2 ‘CLC Information’ and No.7 ‘Course Plan’ were eventually completed in a less 
participatory manner. That is, three young, inexperienced, contractual research fellows of SRC/LRC 
Indore, as instructed by their supervisor, filled out the forms even sometimes without consulting the 
facilitators. As a result, information filled in the forms hardly had reference to the reality as no CLC 
activities were taking place. Thus, what was originally planned as ‘piloting’ of the DCFs became a 
mere exercise of filling out the forms without fulfilling M&E purposes for which data were intended. 
Data collection was considered as complete after filling out the DCFs. SRC/LRC Indore 
subsequently processed and delivered data to UNESCO/ACCU. Although the pilot prototype MIS 
software, coupled with the DCFs and the modules on participatory information collection and analysis, 
was designed to improve M&E of NFE policies and programs, no data on actual CLC activities were 
collected to monitor and evaluate.  
Transactions in Knowledge Surrounding Disagreements on Fundamental 
Questions about M&E 
From the beginning, the pilot project in India was fraught with disagreements, largely because no 
substantive discussion occurred on fundamental questions about M&E. That is, although the project 
aimed to meet the requirement of M&E for information collection and analysis, it was vague about the 
questions of who should use information or more specifically, who should conduct M&E of 
which/whose programs against what goals and for what purpose (i.e., what action should be taken 
based on M&E). As a consequence, the design and implementation of the MANGO pilot project in 
India involved continuous processes of redefining the project scope and redesigning the project, 
including the goals, the roles and responsibilities of the project actors, and the use and users of the 
MIS. Since each of the activities was conducted by reinterpreting the ambiguous project goals, the 
outputs of these activities were ‘decoupled’ (cf., Power 1997:93) from the project goals. 
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In particular, the introduction of the new concept, ‘alternative modes of education (AME)’, 
encompassing “literacy programs, non-formal basic education for out of school children/youth, life 
skills training, rural development, income generation training, non-formal higher education, religious 
education, leisure education, pre-school education, etc.” (Diagnostic Study Report, 
ACCU/UNESCO/NIEPA/LRC Indore, January 2003, p.1) made the goal statements ambiguous, not 
to mention, the use and users of the MIS to be developed. Although UNESCO and ACCU accepted 
the concept of AME to replace the term NFE, they had specific programs in mind, that is, continuing 
education programs delivered by community learning centres (CLCs) whose models were developed 
and disseminated under UNESCO’s programs and activities in the 1990s and were adapted by the 
Government of India for its national Continuing Education Programme (CEP), officially launched in 
1996. However, in the first consultative meeting of the project, the National Literacy Mission (NLM) 
and the associated institutions suggested that CEP in which they were involved, shall be excluded 
from the project, while Madhya Pradesh state government’s adult literacy program, Parhna Badhna 
Andolan (PBA), shall be included. After the consultative meeting, NLM and the associated 
institutions withdrew from the project. The National Institute of Educational Planning and 
Administration (NIEPA), on the other hand, supported the idea of monitoring and evaluating AME by 
the use of the MIS. Yet NIEPA insisted that the MIS should be used by district level officers, rather 
than CLCs, which caused disagreement with UNESCO and ACCU. NIEPA’s involvement in the 
project became marginal as the project implementation progressed. SRC/LRC Indore, by contrast, 
came to play a significant role especially towards the end of the project. Nevertheless, SRC/LRC 
Indore complained about the lack of ‘conceptual clarity’ of the MIS and expressed doubts about the 
feasibility of the MIS for AME. By taking advantage of the language barrier that UNESCO/ACCU 
faced, SRC/LRC Indore modified DCFs in the course of translation to fit them to their adult education 
centres and filled out DCFs rather than having DCFs filled out by the facilitators of the adult 
education centres to whom DCFs were too complicated. 
The ways in which disagreements were resolved can be viewed as transactions in knowledge 
between the project actors who attempted to obtain something of value, because disagreements over 
what knowledge or whose knowledge counts – the conceptualization of the MIS and the entailing 
practices of M&E – were also resolved in the processes. In other words, in each context where 
disagreement was resolved, the criteria of validity governing the knowledge were determined as well 
as advantages and disadvantages attached to the particular conceptualization of the MIS and the 
entailing practice of M&E for particular project actors. Below, I highlight three major contexts of 
transactions in knowledge through which disagreements were resolved.  
The first context of disagreement was the consultative meeting in which the project actors 
discussed about the goals of the pilot project in India. The project actors, in particular, 
UNESCO/ACCU and the Indian actors – primarily NLM – sharply disagreed over which NFE 
programs and providers should be included in the scope and design of the pilot prototype MIS, in 
other words, which NFE programs and providers should be monitored and evaluated at the local, 
national, and regional levels. UNESCO/ACCU was potentially motivated by the chance of a 
successful collaboration with NLM, the ‘National NFE Government Agency’, in the development of 
the pilot prototype MIS, as they identified, from their experience with the pilot projects in Indonesia, 
the Philippines, and Bangladesh, collaboration with the ‘National NFE Government Agency’ as the 
key to achieving the MANGO goals concerning indicators, data and information on literacy and 
continuing education. If this collaboration were successful enough to develop the pilot prototype MIS, 
the achievements of the MANGO initiative could be disseminated regionally and globally ahead of 
the other ‘emerging monitoring and evaluation initiative related to literacy’. However, 
UNESCO/ACCU’s interest to seize the chance possibly put them in a weaker position vis-à-vis NLM 
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which disagreed on UNESCO/ACCU’s initial idea of including its Continuing Education Programme 
(CEP) in the scope and design of the pilot prototype MIS.  
A consequence was that the project goals mainly reflected NLM’s interests – to map AME 
providers at the district level and obtain information on their programs, and to develop a framework 
for linking the pilot prototype MIS with the existing data collection systems for AME providers and 
programs. Although defining what AME is was not straightforward, the definition, in fact, could be of 
little concern to NLM, as it likely had already in mind programs of Madhya Pradesh state government 
which it had no authority to monitor and evaluate under the Constitution of India. The ambiguous 
‘AME’ thus served NLM’s purpose. Although UNESCO/ACCU accepted these project goals, 
provided that their interest was also reflected in one of the project goal (to build the capacities of 
educational administrators and community leaders for data collection, analysis, and use for planning 
and management of AME programs in the decentralized context), UNESCO/ACCU were hardly 
agreeable to the other project goals, as evidenced by the fact that they continued pursuing their initial 
idea espoused to the MANGO initiative during the project implementation, regardless of the project 
goals in India. The withdrawal of NLM and its associated organizations, Madhya Pradesh State 
Literacy Mission Authority (SLMA), Indore District Literacy Committee (ZSS), and local NGOs, 
should obviously have encouraged UNESCO/ACCU to prioritize the unfulfilled MANGO goals.  
The second context of disagreement was the process of developing the training modules on 
participatory information collection and analysis. Disagreements arouse over the user of the modules 
and, in particular, the user and purpose of the pilot prototype MIS between UNESCO/ACCU and 
NIEPA which drafted the modules. As a research institute under the Ministry of Human Resource 
Development (MHRD), NIEPA’s interest was aligned with that of NLM – to monitor and evaluate 
AME at the district level, specifically, programs of Madhya Pradesh state government. In this respect, 
NIEPA was rather faithful to most of the project goals, discounting the fact that the project goals were 
ambiguous and could allow multiple interpretations. Based on its experience and knowledge of M&E 
and MIS for national education programs, NIEPA insisted that the modules and the pilot prototype 
MIS should be intended for district level officers. This NIEPA’s idea sharply conflicted with 
UNESCO/ACCU which held the view that the modules and the pilot prototype MIS should be for 
Community Learning Centre (CLC) users, in accordance with the last goal of the pilot project. 
UNESCO/ACCU’s interest likely lay in the possibility of the pilot prototype MIS which would allow 
them to collect data directly from CLCs without going through the hands of district level officers, thus 
less chance of data manipulation and better chance of obtaining quality and reliable data. That the 
finalization of the modules delayed by more than one year and the level of NIEPA’s involvement in 
the project subsequently decreased shows that the disagreements between UNESCO/ACCU and 
NIEPA were not directly resolved but were brought to another context to resolve.  
The third context of disagreement was the processes of developing and translating DCFs and 
collecting data using DCFs. UNESCO/ACCU’s relentless and meticulous revisions of DCFs suggest 
that they were interested in obtaining quality and reliable data, possibly comparable across member 
states. However, their meticulousness placed heavy demand for CLC facilitators as well as SRC/LRC 
Indore in data collection. DCFs were found largely unusable, especially for CLC facilitators, and 
UNESCO/ACCU failed to receive what they expected – quality and reliable data. In the process, the 
only goal that reflected UNESCO/ACCU’s interest (to build the capacities of educational 
administrators and community leaders for data collection, analysis, and use for planning and 
management of AME programs in the decentralized context) was altogether disregarded. Since DCFs 
were ‘unusable’, for a few reasons that were related to general difficulties in collecting data and 
information from any governmental and non-governmental organizations and particularly on 
programs of state government in Madhya Pradesh, SRC/LRC Indore modified DCFs to make them 
more usable. That is, DCFs were modified in such a way that SRC/LRC Indore would not need to 
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collaborate with other organizations or to collect data and information on the state government’s 
programs. Nevertheless, SRC/LRC Indore generally took the task of data collection seriously, as 
shown by the fact that it organized a series of workshops for CLC facilitators and guided them into 
participatory data collection using DCFs. It was because SRC/LRC Indore did not wish to miss the 
chance of a success in international projects like the MANGO pilot project which they considered as 
prestigious opportunities. Under the shadow of their aspirations for success, however, SRC/LRC 
Indore completely ignored the project goals.   
The disagreements could have been averted if the project actors shared their interests with 
each other and sought mutually agreeable options in the consultative meeting, especially when the 
concept of AME was proposed instead of NFE. However, no substantive discussion on the issue 
occurred. UNESCO and ACCU, conscious of the difficulties that they had encountered in the 
previous three pilot projects in Indonesia, the Philippines, and Bangladesh and eager to make the 
fourth pilot project successful, tried to deal with the Indian counterparts cautiously, as they knew that 
their consent and collaboration would make a difference to the project. Openly disagreeing to the 
Indian counterparts, thus, was not an option for UNESCO and ACCU. On the other hand, except 
NIEPA, all the other Indian project actors received funding from and reported to NLM and, therefore, 
it would have been difficult for those Indian actors to express their views different from NLM. After 
the consultative meeting, the guidelines and action plan for the project were quickly finalized and, 
thereafter, no other consultative meeting was held for the project actors to discuss and agree on the 
project design. Under such circumstances, the project actors had no choice but to resolve 
disagreement on a one-on-one basis at informal venues or even without negotiating, based on the 
knowledge gained from their past experiences, in an attempt to act in their interests rather than those 
of the project.  
That the project actors had never openly discussed about fundamental questions about M&E - 
who should monitor and evaluate which/whose policies and programs and for what purposes – was 
likely due to age-old tensions that had existed concerning governance arrangements for UNESCO’s 
programs and activities and were beyond the scope of the MANGO pilot project in India. In the next 
chapter, I examine the tensions and how they shaped transnational regulatory activities regarding 
literacy and NFE policies and programs that UNESCO had been coordinating.  
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CHAPTER 3: GOVERNANCE ARRANGEMENTS FOR UNESCO’S 
TRANSNATIONAL REGULATORY ACTIVITIES – TENSIONS 
BETWEEN MEMBER STATES
1
  
The history of UNESCO’s programs and activities was filled with tensions between member states. 
The period up to the mid-1980s and the early 1990s, for instance, saw the rise of a tension between 
majority aid-recipient developing member states and minority financial contributor states which, to 
some extent, culminated in the U.S. and the UK’s resignation of their membership in UNESCO. A 
cause of the tension was the cold war which shaped UNESCO’s programs and activities. Mundy, in 
this regard, maintains that by the 1960s developing member countries learned to press their demand 
for international ‘equalization’ of education opportunities to UNESCO with the support of 
representatives from the then Soviet Union (Mundy 2007:21-2).  
From the 1990s onwards, another tension grew concerning transnational regulatory activities, 
in particular, the global frameworks for Education for All (EFA) which focused on learning 
acquisition and outcomes and called for a greater accountability for the EFA goals. Indeed, the 
MANGO (Map-based Analysis for NFE Goals and Outcomes) pilot project in India that we have 
examined in Chapter 2 reflected the tension surrounding transnational regulatory activities related to 
M&E of the EFA goals and literacy statistics. Whereas financial contributor states expected UNESCO 
to take the lead in empirical research and knowledge generation to promote the EFA goals, aid-
recipient developing member states tended to support special interests through UNESCO’s programs 
and activities. As we shall see in this chapter, the governance arrangements of UNESCO’s programs 
and activities often proved advantageous to aid-recipient developing member states in collectively 
exerting influence over decision-making about UNESCO’s programs and activities.  
A consequence of this was lack of “professionalism and scientific rigor” (Wagner 2011:323) 
in UNESCO’s programs and activities. Benavos remarks in the case of UNESCO’s publications:  
 
Many raise concerns about the dissemination of ideologically driven and/or watered down 
publications, which lack clear argumentation or methodological rigor and, consequently, 
find few readers beyond some minimum, even when downloadable over the web…… 
While such publications certainly provide evidence of outcomes from budgeted activities, 
they find few attentive ears outside UNESCO (Benavos (in press): 4). 
 
The failure of the MANGO initiative to achieve the goals can also be viewed in association with 
difficulties in ensuring ‘professionalism and scientific rigor’ because of the tension between member 
states, which often resulted in ineffective transnational regulatory activities.  
It was in part to enhance UNESCO’s capacity to lead transnational regulatory activities that 
reforms of UNESCO started in the 2000s. The reforms were also encouraged in part by the UK and 
the U.S.’s regaining of their membership in UNESCO. One of the reform actions was to establish the 
Internal Oversight Service (IOS) within the UNESCO Secretariat in 2001 to provide “independent and 
objective assurance as well as advisory services designed to add value and improve UNESCO’s 
operations”2, and thereby strengthening internal control and accountability of UNESCO’s programs 
and activities. However, this reform action seems to have met resistance, as evidenced by the fact that 
during the first period between 2001 and 2007, IOS primarily worked “on educating, capacity-
                                                          
1
 Some parts of the earlier version of this chapter were presented at the Conference of the European Group of 
Public Administration (EGPA): Study Group on Performance in the Public Sector (Bucharest, September 2011).  
2
 http://www.unesco.org/new/en/unesco/about-us/how-we-work/accountability/internal-oversight-service/, 
accessed on 18 February 2011. 
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building and introducing the Organization to various aspects of oversight such as the need for 
assessment of results and learning from evaluations, for exercising proper internal controls and 
compliance with rules/regulations, for proper accountability, etc.”.3 Even during the second period 
between 2008 and 2013, independent evaluations were conducted mainly for some major UNESCO’s 
programs administered by the Secretariat, while the majority of programs and activities carried out by 
regional offices were not subject to any independent evaluations. It is therefore understandable that 
one of external evaluations commissioned by IOS in 2009 took a hard line on UNESCO’s work in the 
education sector:  
 
stakeholders both within and external to UNESCO argued that more could be done to 
cement UNESCO’s role and reputation as the lead technical agency in education. To 
strengthen its credibility within the international community, some stakeholders believe 
UNESCO needs to further develop its normative role in research and knowledge 
generation, in particular by carrying out more empirical research and country-level 
diagnosis to inform partners of what is working, where and why (UNESCO IOS 2009:21). 
 
As suggested above, the reforms had little altered the orientation towards professionalism and 
scientific rigor in UNESCO’s programs and activities.  
UNESCO’s work on literacy statistics further illustrates how the tension between majority 
aid-recipient developing member states and minority financial contributor states had affected its 
methodology and credibility. Issues with UNESCO’s literacy statistics date back to the late 1970s 
when the General Conference of UNESCO adopted the Revised Recommendation Concerning the 
International Standardization of Educational Statistics (1978) which provided guidelines for defining 
‘literacy’.4 “In many countries, the guidelines have simply proven unusable” (Limage 1999:79-80), 
however, because, as demonstrated in the course of preparatory work for the International Literacy 
Year in the late 1980s, “[i]mproving statistics on illiteracy and assessing the efforts necessary to 
overcome it presuppose a consensus on what constitutes an acceptable level of literacy” (UNESCO 
1987b:18). During the United Nations Literacy Decade (UNLD): EFA, 2003-2012, another attempt 
was made to form a consensus on ‘an acceptable level of literacy’. Yet, “a broader and more diverse 
view of literacy, explicitly espousing the plural notion of literacies” (Robinson 2005:441-2) adopted 
by UNESCO turned out to be impractical to measure and assess literacy.
5
 
                                                          
3
 http://portal.unesco.org/en/ev.php-URL_ID=39750&URL_DO=DO_TOPIC&URL_SECTION=201.html, 
UNESCO Internal Oversight Service, Strategy for 2008-2013, accessed on 18 February 2011. 
4
 The Revised Recommendation Concerning the International Standardization of Educational Statistics adopted 
in 1978 provided the following guidelines for defining literacy:  
 
  A person is literate who can with understanding both read and write a short simple statement on his 
everyday life. 
 A person is illiterate who cannot with understanding both read and write a short simple statement on 
his everyday life. 
 A person is functionally literate who can engage in all those activities in which literacy is required for 
effective functioning of his group and community and also for enabling him to continue to use reading, 
writing and calculation for his own and the community's development. 
 A person is functionally illiterate who cannot engage in all those activities in which literacy is required 
for effective functioning of his group and community and also for enabling him to continue to use 
reading, writing and calculation for his own and the community's development (UNESCO 1987b:18; 
Limage 1999:79-80). 
5
 UNESCO Institute for Statistics (UIS) launched the Literacy Assessment and Monitoring Programme (LAMP) 
in 2003 by using the new definition of literacy and building on the methodology of direct assessment used in the 
OECD’s International Adult Literacy Survey and the Adult Literacy and Life Skills Survey. However, unlike the 
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While UNESCO continued relying on indirect self-assessment surveys, data or estimations 
provided by member states and omitting crucial information such as the language of literacy, other 
organizations, notably, the Organization for Economic Co-operation and Development (OECD), 
started conducting direct assessments of literacy in the 1990s, such as the International Adult Literacy 
Survey and the Adult Literacy and Life Skills Survey (Wagner 2011:319-320). In this context, “the 
main problem”, Wagner contends in his criticism of UNESCO’s statistics, “seems not that other 
agencies are implementing credible and sound assessment data; rather, it is that UNESCO continues 
to publish comparative statistics that few experts take seriously as reliable data of national literacy 
rates” (321). According to Wagner, lack of improvements in UNESCO’s literacy statistics was due to 
the fact that UNESCO had been unable to strike a balance between the need for individual member 
states to develop culture-specific assessment instruments and the demand for comparable data across 
member states generated with culture-neutral assessment instruments (321-2).  
Cussó points to another aspect of UNESCO’s statistics in comparison with those of other 
international organizations. Cussó maintains that UNESCO produces education statistics “to measure 
and compare the spread of mass education and literacy…mainly in relation to plan-oriented 
“development policies””. On the other hand, other organizations view that “education statistics should 
help measure and rank national capacities of economic competition” and “compare characteristics of 
national education systems but also…compare underlying political decisions” (Cussó 2006:533). 
Indeed, as we shall see below, “the spread of mass education and literacy...in relation to plan-oriented 
“development policies”” – the principle behind UNESCO’s education statistics – was one of 
important objectives of UNESCO’s programs and activities which had been in turn monitored and 
evaluated primarily by the spread, among member states, of prototypes and models for national 
education and literacy policies and programs developed and disseminated under UNESCO’s programs 
and activities.  
With a view to putting the failure of the MANGO pilot project in India in a proper perspective, 
this chapter locates a source of the tension between member states in the governance arrangements for 
UNESCO’s programs and activities, including the one over who should monitor and evaluate literacy 
and non-formal education (NFE) policies and programs in aid-recipient developing member states, 
how and for what purpose. I argue that the governance arrangements for UNESCO’s programs and 
activities had been favorable to the interests of majority aid-recipient developing member states, 
which frequently resulted in downgrading the importance of M&E and literacy statistics for the 
promotion of the global EFA goals as part of transnational regulatory activities. The chapter is 
organized into four sections. The first section discusses the governance arrangements for UNESCO’s 
programs and activities – decision-making mechanisms, budget allocation, control and accountability 
of UNESCO’s programs and activities – which had allowed majority aid-recipient developing 
member states to support their interests through UNESCO’s programs and activities. A UNESCO 
                                                                                                                                                                                    
OECD’s International Adult Literacy Survey and the Adult Literacy and Life Skills Survey which addressed 
“increasing concerns about competitiveness and the importance of skill development in the current economy”, 
“LAMP emphasi[zed] education as a human right” and aimed to contribute to the development of national 
capacities” and “to enable countries to produce more robust data on literacy in a sustainable and self-reliant way” 
rather than “to produce an international report and an international dataset to be used for research purposes” 
(UNESCO-UIS 2009:21-23). The implementation of LAMP was delayed and even in 2008 only pilot 
assessments in a few member countries had completed. UNESCO-UIS reported that “LAMP is a complex 
undertaking that typically takes two years to implement” and advised “countries to implement LAMP in cycles 
of five to ten years” (43). In the interval, UNESCO-UIS recommended that “a procedure to make reasonably 
good estimations” through household surveys can be used to obtain information on literacy (43). The need to 
develop “a procedure to make reasonably good estimations” of literacy seemed to imply that the LAMP failed in 
developing practical literacy assessment methods. In a similar vein, it is unclear whether LAMP developed 
national capacities in literacy assessment and statistics, given that the methods largely failed.  
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member state is usually represented by particular groups of people. The second section, therefore, 
disaggregates and identifies those who represent member states in decision-making about UNESCO’s 
programs and activities by vote, or in other words, constituencies of UNESCO. The third section 
examines how these governance arrangements shaped UNESCO’s programs and activities often 
designed to influence national policies and programs – transnational regulatory activities – by drawing 
on cases of UNESCO’s regional program in Asia-Pacific and work on literacy statistics. As the 
UNESCO’s regional program and work on literacy statistics involved the development and 
dissemination of knowledge-based instruments for transnational regulation such as prototypes, models 
and materials for national literacy and NFE policies and programs, the final section considers the 
ways in which the criteria of validity that governed these knowledge-based instruments were 
determined in the processes of developing and disseminating those instruments, which were 
characterized by lack of professionalism and scientific rigor.  
Governance Arrangements for UNESCO’s Programs and Activities  
The governance arrangements for UNESCO’s programs and activities are defined, to a large extent, in 
the Constitution of UNESCO. The Constitution broadly stipulates, in the first place, kinds of 
programs and activities that UNESCO is mandated (Article I: Purposes and Functions).
6
 Details of 
UNESCO’s programs and activities, on the other hand, are decided every two years based on the 
general decision-making principle established in the Constitution (Article II). The principle goes as 
follows. UNESCO Secretariat (located in Paris) first prepares programs and budget estimates. Draft 
programs and budget estimates are then reviewed by the Executive Board consisting of 58 member 
states and are further revised. Further revised programs and budget estimates are then submitted for 
                                                          
6
 The full text of Article I: Purposes and Functions is as follows:  
1. The purpose of the Organization is to contribute to peace and security by promoting collaboration among 
the nations through education, science and culture in order to further universal respect for justice, for the 
rule of law and for the human rights and fundamental freedoms which are affirmed for the peoples of the 
world, without distinction of race, sex, language or religion, by the Charter of the United Nations.  
 
2. To realize this purpose the Organization will:  
(a) Collaborate in the work of advancing the mutual knowledge and understanding of peoples, through all 
means of mass communication and to that end recommend such international agreements as may be 
necessary to promote the free flow of ideas by word and image; 
(b) Give fresh impulse to popular education and to the spread of culture:  
By collaborating with Members, at their request, in the development of educational activities;  
By instituting collaboration among the nations to advance the ideal of equality of educational 
opportunity without regard to race, sex or any distinctions, economic or social;  
By suggesting educational methods best suited to prepare the children of the world for the 
responsibilities of freedom;  
(c) Maintain, increase and diffuse knowledge:  
By assuring the conservation and protection of the world’s inheritance of books, works of art and 
monuments of history and science, and recommending to the nations concerned the necessary 
international conventions;  
By encouraging cooperation among the nations in all branches of intellectual activity, including the 
international exchange of persons active in the fields of education, science and culture and the exchange 
of publications, objects of artistic and scientific interest and other materials of information;  
By initiating methods of international cooperation calculated to give the people of all countries access to 
the printed and published materials produced by any of them.  
 
3. With a view to preserving the independence, integrity and fruitful diversity of the cultures and 
educational systems of the States Members of the Organization, the Organization is prohibited from 
intervening in matters which are essentially within their domestic jurisdiction. (UNESCO 2004b) 
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approval to the General Conference in which all the 193 member states equally participate and cast 
their votes.  
This general decision-making principle – democratic – has however caused a tension between 
majority aid-recipient developing member states and minority financial contributors because the size 
of their financial contributions has never matched the decision-making power. For aid-recipient 
developing member states, UNESCO is one of several international organizations where their votes 
count equally in the organizational decision making regardless of their financial contributions – 
subscriptions weighted in favor of developing member states (Mundy 2007:21). For major financial 
contributor states (developed countries), by contrast, perceived ‘imbalance’ between their decision-
making power and financial contributions has been a constant source of frustration. The imbalance 
has been to such an extent that “the adoption of UNESCO’s regular budgets is by all means secured 
by a constitutional two-third majority of member states representing only a share of 2.7 per cent of the 
total expenses” (Ghebali 1986:129). Heyneman, therefore, remarks:  
 
A small number of countries finance the majority of the UNESCO budget….Because the program 
is geared to the majority of countries which pay the least; the program is least relevant for the 
countries which pay the most. This mismatch suggests that the program will not adequately serve 
the interests of its major funders (Heyneman 2011:313). 
 
The governance arrangements for UNESCO’s programs and activities have been a 
disincentive for member states to make financial contributions to UNESCO’s budgets. Major financial 
contributor member states have therefore preferred bilateral aid programs to UNESCO’s programs 
and activities as the U.S. set an example as early as 1947 (Jones 1999:21), and extra budgetary 
programs and activities outside UNESCO’s regular budget programs as in the cases of the MANGO 
initiative (funded by the Government of Japan) and the United Nations Literacy Decade: EFA, 2003-
2012 (funded by the U.S. Government) in quest of influence over the design and operations of 
UNESCO’s programs and activities (Wagner 2011:322). Moreover, UNESCO’s inability to take the 
lead in empirical research and knowledge generation on education had particularly driven major 
financial contributors to shift financial resources away from UNESCO to OECD and the World Bank 
since the 1990s which have no formal mandate for education (Mundy 2007:27).  
As a result, the size of UNESCO’s budgets has been for years smaller than those of a 
medium-sized university in developed countries (Jones 1999:21; Mundy 2007:22). Particularly 
difficult for UNESCO was the period between the mid-1980s and the early 2000s when the budgets 
dropped substantially due to the U.S. and the UK’s resignation of their membership in UNESCO. The 
U.S. explained the reason for their resignation as follows: “majority tyranny in decision-making: the 
corruption of democracy in UNESCO legislative and executive bodies denying to minority groups 
veto power over budget allocation and level and program selection” (Preston 1989:10).  
Relatedly, what has frustrated major financial contributor member states the most is that 
UNESCO’s programs and budgets approved by the General Conference have lacked strategic 
planning, control and accountability. Heyneman, for instance, characterizes the general decision-
making principle as follows: 
 
priorities often reflect the interest of its members rather than content. Activities, such as 
conferences, are distributed so that all clients can be included. The distribution of 
activities can outweigh their utility (Heyneman 2011:313). 
 
Ghebali, on the other hand, comments on the governance arrangements for UNESCO’s programs and 
activities as follows:    
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Defective programme planning and co-ordination lead inevitably to ineffective programme 
evaluation – not counting the fact that many activities are not often even quantifiable; UNESCO 
only provides for monitoring and evaluation exercises by the very managers of the programme 
themselves…The absence of any real control from the latter [the General Conference and the 
Executive Board] is all the more serious that UNESCO’s activities are based on particularly 
broadly and ambitiously-conceived programmes (Ghebali 1986:128-129). 
 
Yet the lack of strategic planning, control and accountability of UNESCO’s programs and 
activities has been associated, to a great extent, with its budget constraints. Pitt, for example, argues 
that the United Nations organizations, including UNESCO, often have to rely on ‘consensus-seeking’ 
and ‘advocacy’ work (or ‘propaganda’ in Pitt’s terms) to justify “why money is needed” (Pitt 
1986:29). Broadly and ambitiously conceived programmes, in this regard, would have advantage in 
advocating broad issues and building consensus among member states and obtaining a majority vote 
in the General Conference. If UNESCO’s programs and activities are geared primarily towards 
consensus building and advocacy, their tangible results would be to obtain a majority vote and 
budgets rather than to achieve their objectives for which they were justified. The nature of such 
consensus seeking and advocacy work was criticized by the U.S. in the 1980s as “politicization: the 
intrusion of extraneous, controversial, contentious, sensitive, divisive issues into arenas that should 
remain technical, basic, nonpolitical, functional” (Preston 1989:10). 
UNESCO’s Main Constituencies 
Although it is ‘member states’ that cast votes in decision-making about UNESCO’s programs and 
activities, ‘member states’ are not monolithic, being represented by particular groups of people – 
those who have stake in UNESCO’s programs and activities, that is, UNESCO’s main constituencies. 
UNESCO’s constituencies are roughly divided into two groups. The first is the National Commission 
for UNESCO of each member state which is stipulated in the Constitution. The second is individual 
experts, and technical, research and academic institutions at the global, regional, national and local 
levels in the domains of UNESCO’s specialty (education, science and culture). These two groups are 
further described below. 
The National Commission for UNESCO is the principal body liaising between UNESCO and 
the member state and advising on the state delegation to the General Conference, representatives and 
alternates on the Executive Board “in educational, scientific and cultural matters” (Article VII, 
Constitution). As such, those who serve on the National Commission for UNESCO have the last say 
in the member state’s vote and decision-making about UNESCO’s programs and budgets. The 
National Commission for UNESCO varies from country to country in terms of organizational location 
and status.
7
 The National Commission for UNESCO usually has close ties with the second group of 
constituency at the national level as it nominates the latter.  
                                                          
7
 There are roughly three types of National Commissions, according to the Handbook for National Commissions 
for UNESCO (2007). These include: i) governmental commissions; ii) non-governmental commissions; and iii) 
commissions of an intermediary nature. Further details of the three types are found in the Handbook:  
 
The first makes up quite a large majority: their secretariat operates as a unit within a ministry and 
their President, appointed ex officio, is usually a minister in office. Other commissions on the 
other hand are quite clearly non-governmental in nature and are largely independent from the 
government authorities in their country; they draw especially on experts and representatives of 
specialized institutions and usually have a Secretariat that is outside the national administrative 
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The second group of constituency includes individual experts, and technical, research, and 
academic institutions which carry out UNESCO’s programs and activities and may advise the 
National Commission for UNESCO in decision-making about UNESCO’s programs and activities. 
Experts are organized at three levels: (i) national (channeled through National Commissions for 
UNESCO); (ii) regional (channeled through UNESCO’s regional offices); and (iii) global (channeled 
through UNESCO Secretariat and the General Conference) (Jones 1999:24).  
There has been a shift of significance and role among the three types of experts. Until the 
mid-1980s, global and regional experts were the key actors in UNESCO’s programs and activities, as 
most UNESCO’s programs and activities were operated through the Secretariat. The decentralization 
of UNESCO’s programs and activities to regional offices in the late 1980s and 1990s changed the 
picture, however. From the 1990s onwards, instead of global and regional experts, national experts 
nominated by National Commissions became the key actors in UNESCO’s programs and activities.  
By participating in experts meetings and acting as resource persons at seminars, workshops 
and conferences organized by UNESCO, national experts provide inputs and guidance in the 
processes of developing and disseminating various regional models, prototypes, research and 
publications. Technical, research and academic institutions, on the other hand, principally carry out 
ground work including management and implementation of pilot projects, data collection and analysis, 
and adaptation of models and prototypes to the local context under the guidance of experts. Since 
UNESCO’s programs and activities are often broadly and ambitiously conceived, leaving ample room 
for member states to define specific actions (Preston 1989:188-9), these experts and technical, 
research and academic institutions play an essential role in determining details of broadly and 
ambitiously programs and activities. For instance, in Chapter 2 we have seen how experts, and 
technical, research and academic institutions (National Institute of Educational Planning and 
Administration (NIEPA) and the State Resource Centre for Adult Education (SRC)/Learning 
Resource Centre for Girls and Women (LRC), Indore) determined details of the MANGO pilot project 
in India. These expert and technical, research and academic institutions are, in addition, expected to 
advocate models, prototypes, research and publications supported under UNESCO’s programs and 
activities. As we shall see below, the majority of UNESCO’s programs and activities have been 
oriented to the second group of UNESCO’s constituency, experts and technical, research and 
academic institutions in aid-recipient developing member states.  
Transnational Regulation through Technical Co-Operation among Developing 
Countries for Education for All in the Asia-Pacific Region 
In the late 1980s and the 1990s, UNESCO decentralized its programs and activities to regional offices, 
and to some extent, country offices with a view to increasing member states’ ownership of its 
programs and activities, and to strengthening the role of national experts. Against this background, 
                                                                                                                                                                                    
structure and has its own budget; lastly, their President, usually elected to that office, is well 
known in UNESCO’s fields of competence.  
Between these two extremes there are many commissions with an intermediate status: the 
secretariat may be attached to a ministry, which gives it a measure of authority and substantial 
means for action, but enjoys considerable independence in determining its own activities. On the 
other hand, many commissions, especially those established more recently, are more likely to have 
an interministerial status, which allows them to cooperate effectively with all ministerial 
departments with responsibilities in UNESCO’s various fields of action (2 Unity and Diversity, 
Handbook for National Commissions for UNESCO, 2007). 
 
The India’s National Commission for UNESCO falls into the first type, being located within the 
Ministry of Human Resource Development.  
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UNESCO launched several regional programs in the late 1980s. Coupled with it, a new practice called 
‘Technical Co-Operation among Developing Countries (TCDC)’ emerged as the main type of 
transnational regulatory activities preferred by aid-recipient developing member states, in which 
UNESCO “facilitates constant exchanges of experience and periodic consultations among Member 
States” (UNESCO 1987:3-4, 26; UNESCO-APPEAL 1993b:13). As we shall see below, instead of 
promoting professionalism and scientific rigor, TCDC mainly provided congenial venues for aid-
recipient development member states to share their experiences without being coerced into 
committing to changes and improvements in national policies and programs, including M&E and 
literacy statistics.  
In what follows, after providing a brief overview of UNESCO’s regional program in the Asia-
Pacific region, I first examine in detail decision-making processes in the regional program. I then 
review practices of TCDC, including those related to literacy statistics. What becomes clear in this 
section is that TCDC supported under UNESCO’s programs and activities as transnational regulatory 
activities consistently emphasized the need for continuous national capacity building for improved 
national policies and programs in aid-recipient developing member states rather than improved 
literacy acquisition and learning outcomes. In this context, the measurement of literacy acquisition 
and learning outcomes which forms an important part of M&E activities and constitutes statistics, and 
which has increasingly been demanded particularly by financial contributor member states, was 
largely viewed as unimportant or difficult by aid-recipient developing member states.  
UNESCO’s regional program in Asia Pacific: Asia-Pacific Programme of Education for All 
(APPEAL) 
The Asia-Pacific Programme of Education for All (APPEAL) was one of UNESCO’s several regional 
programs designed to promote Education for All (EFA) and, in particular, “to support national efforts 
to achieve universal primary education and eliminate adult illiteracy” through the exchange of 
information, experience and expertise and technical and policy consultations (International 
Consultative Forum on Education for All 1990, Framework for Action). Launched in the late 1980s 
ahead of the International Consultative Forum on Education for All held in Jomtien, Thailand in 1990 
(the so-called Jomtien Conference, see Introduction), APPEAL aimed “to eliminate illiteracy and 
achieve universal primary education by the end of the century” (UNESCO Principal Regional Office 
for Asia and the Pacific 1989a).  
The report of the First Meeting for Regional Co-ordination of APPEAL recorded how 
APPEAL was expected to function for member states and what role member states expected 
UNESCO to play:  
 
It [APPEAL] should be molded by the wishes and aspirations of the Member States which should 
shape APPEAL. Unesco has been careful neither to substitute, nor to compete with the Member 
States in the preparation and implementation of APPEAL because the programme is that of the 
Member States.  
Unesco’s role is to facilitate the process of planning and implementation of APPEAL and to 
strengthen national capabilities for carrying out APPEAL. (UNESCO Principal Regional Office 
for Asia and the Pacific 1989a:4) 
 
Molding APPEAL with “the wishes and aspirations of the Member States” meant that under the broad 
objective of “eliminat[ing] illiteracy and achiev[ing] universal primary education by the end of the 
century”, concrete sub-programs and activities were to be “conceived, planned and implemented by 
the appropriate UNESCO National Commissions in close co-operation and partnership with national, 
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regional, sub-regional and local institutions, as well as experts in literacy, primary education and 
continuing education in Member States” (UNESCO 1989a:3). No leadership role was assigned to 
UNESCO under APPEAL, although UNESCO was mandated to act as the coordinator of the global 
frameworks for EFA, responsible for ensuring accountability of member states “for their record in 
meeting the commitments they had made” (International Consultative Forum on Education for All 
1990). Based on this general consensus, the secretariat of APPEAL was established in UNESCO’s 
Principal Regional Office for Asia and the Pacific in Bangkok whose main functions were to manage 
the program fund and to coordinate sub-programs and activities with member states and the UNESCO 
Secretariat in Paris.  
Decision-making about implementation strategies and actions for EFA under APPEAL 
After the Jomtien Conference in 1990, UNESCO came to house the International Consultative Forum 
on Education for All with a view to “promot[ing] and monitor[ing] progress toward the Jomtien goals” 
(International Consultative Forum on Education for All 1990, Preface to the Third Printing). 
Thereafter, UNESCO attempted to align its regional programs closely with the global framework for 
EFA or more precisely, the World Declaration on Education for All and Framework for Action to 
Meet Basic Learning Needs adopted at the Jomtien Conference, to support its implementation.  
In 1992, representatives of member states in the Asia-Pacific region met at the Third Meeting 
for Regional Co-ordination for APPEAL to discuss implementation strategies and actions for EFA at 
the regional and national levels. The discussion was based on the World Declaration on Education for 
All and Framework for Action to Meet Basic Learning Needs. Nevertheless, as we shall see, the 
implementation strategies and actions for EFA agreed at the Meeting were substantially deviated from 
the global framework to prioritize and justify TCDC. Below I examine the process in which the global 
framework for EFA was reinterpreted and transformed into the implementation strategies and actions 
for EFA at the Meeting.   
The Jomtien Conference was a significant achievement, especially for UNESCO which 
coordinated the global framework for EFA, as recorded in the Preface to the World Declaration on 
Education for All and Framework for Action to Meet Basic Learning Needs:  
 
The Jomtien Conference was clearly a major milestone in the international dialogue on the place 
of education in human development policy, and the consensus reached there has given a renewed 
impetus to the worldwide drive to provide universal primary education and eliminate adult 
illiteracy. It has also inspired efforts to improve the quality of basic education and to find more 
cost-effective ways to meet the basic learning needs of various disadvantaged population groups. 
(International Consultative Forum on Education for All 1990: Preface) 
 
This sense of achievement may be attributed to ‘the expanded vision’ adopted in the World 
Declaration which encompassed the following five principles: (i) universalizing access and promoting 
equity
8
; (ii) focusing on learning
9
; (iii) broadening the means and scope of basic education
10
; (iv) 
                                                          
8
 The original text in the World Declaration reads as follows:  
Article 3: Universalizing access and promoting equity 
1. Basic education should be provided to all children, youth, and adults. To this end, basic education 
services of quality should be expanded and consistent measures must be taken to reduce disparities.  
2. For basic education to be equitable, all children, youth and adults must be given the opportunity to 
achieve and maintain an acceptable level of learning.  
3. The most urgent priority is to ensure access to, and improve the quality of, education for girls and women, 
and to remove every obstacle that hampers their active participation. All gender stereotyping in education 
should be eliminated.  
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enhancing the environment for learning
11
; and (v) strengthening partnerships
12
. The vision was 
considered as ‘expanded’ because it “surpass[ed] present resource levels, institutional structures, 
curricula, and conventional delivery systems while building on the best in current practices” 
(International Consultative Forum on Education for All 1990:4). 
Representatives of member states at the Third Meeting for Regional Co-ordination for 
APPEAL, however, did not share this sense of achievement with UNESCO. They instead expressed 
disappointment and viewed the World Declaration with caution.   
                                                                                                                                                                                    
4. An active commitment must be made to removing education disparities. Underserved groups: the poor, 
street and working children; rural and remote populations; nomads and migrant workers; indigenous 
peoples; ethnic, racial and linguistic minorities; refugees; those displaced by war; and people under 
occupation, should not suffer any discrimination in access to learning opportunities.  
5. The learning needs of the disabled demand special attention. Steps need to be taken to provide equal 
access to education to every category of disabled persons as an integral part of the education system.  
9
 The original text in the World Declaration reads as follows:  
Article 4: Focusing on learning 
Whether or not expanded educational opportunities will translate into meaningful development - for 
an individual or for society -depends ultimately on whether people actually learn as a result of those 
opportunities, i. e., whether they incorporate useful knowledge, reasoning ability, skills, and values. 
The focus of basic education must, therefore, be on actual learning acquisition and outcome, rather than 
exclusively upon enrolment, continued participation in organized programmes and completion of 
certification requirements. Active and participatory approaches are particularly valuable in assuring 
learning acquisition and allowing learners to reach their fullest potential. It is, therefore, necessary to define 
acceptable levels of learning acquisition for educational programmes and to improve and apply systems of 
assessing learning achievement. 
10
 The original text in the World Declaration reads as follows:  
Article 5: Broadening the means and scope of basic education 
The diversity, complexity, and changing nature of basic learning needs of children, youth and adults 
necessitates broadening and constantly redefining the scope of basic education to include the 
following components: Learning begins at birth. This call for early childhood care and initial 
education….; The main delivery system for the basic education of children outside the family is primary 
schooling. Primary education must be universal, ensure that the basic learning needs of all children are 
satisfied, and take into account the culture, needs, and opportunities of the community…..; The basic 
learning needs of youth and adults are diverse and should be met through a variety of delivery systems. 
Literacy programmes are indispensable because literacy is a necessary skill in itself and the foundation of 
other life skills….; All available instruments and channels of information, communications, and social 
action could be used to help convey essential knowledge and information and educate people on social 
issues. In addition to the traditional means, libraries, television, radio and other media can be mobilized to 
realize their potential towards meeting basic education needs of all. These components should be constitute 
an integrated system – complementary, mutually reinforcing, and of comparable standards, and they should 
contribute to creating and developing possibilities for lifelong learning.  
11
 The original text in the World Declaration reads as follows:  
Article 6: Enhancing the environment for learning 
Learning does not take place in isolation. Societies, therefore, must ensure that all learners receive 
the nutrition, health care, and general physical and emotional support they need in order to 
participate actively in and benefit from their education.……. 
12
 The original text in the World Declaration reads as follows: 
Article 7: Strengthening partnerships 
National, regional, and local educational authorities have a unique obligation to provide basic 
education for all, but they cannot be expected to supply every human, financial or organizational 
requirement for this task. New and revitalized partnerships at all levels will be necessary: partnerships 
among all sub-sectors and forms of education, recognizing the special role of teachers and that of 
administrators and other educational personnel; partnerships between education and other government 
departments, including planning, finance, labour, communications, and other social sectors; partnerships 
between government and non-governmental organizations, the private sector, local communities, religious 
groups and families.……. Genuine partnerships contribute to the planning, implementing, managing and 
evaluating of basic education programmes. When we speak of “an expanded vision and a renewed 
commitment”, partnerships are at the heart of it. 
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To experienced educational planners, policy makers and administrators, as well as teachers and 
the community as a whole, the list of shortcomings, and the emphasis on education of girls and 
disadvantaged groups, on training of teachers, and even on quality may seem nothing more than a 
restatement of what has been attempted in the past without reaching specified goal. They may 
have a concern that the proposed strategies may fail again, especially if they are merely 
repetitions of the past. (UNESCO Principal Regional Office for Asia and the Pacific 1993b:11) 
 
Considering the World Declaration as “nothing more than a restatement of what has been attempted in 
the past without reaching specified goal”, representatives of member states agreed to reformulate ‘the 
expanded vision’ set forth in the World Declaration into the “Implementation Strategies of Education 
for All at the National and Regional Levels” which were consisted of: (i) emphasizing the product13; 
(ii) improving supervisory and training systems for teachers
14
; (iii) motivating students through 
alleviation of poverty
15
; and (iv) enhancing community contributions
16
 (UNESCO Principal Regional 
Office for Asia and the Pacific 1993b:11-12).  
Careful comparison of the “Implementation Strategies of Education for All at the National 
and Regional Levels” agreed at the Meeting with the World Declaration adopted at the Jomtien 
Conference reveals the nature of ‘reformulation’ undertaken by representatives of member states. 
Specifically, the ‘reformulation’ involved omissions and reinterpretations of the text of the World 
Declaration, including:  
 
                                                          
13
 The original text in the Implementation Strategies reads as follows:  
It emphasizes on the product. What is offered as education must be relevant and useful and be of defined 
quality. It must be relevant and useful for every single group, including girls and the disadvantaged. The 
most important first step in implementation is the building of ability to produce and to use teaching-learning 
materials that link education to life. Arrangements for curricular reform, production of teaching learning 
materials, development of resource centres and training of teachers may be looked at from this point of 
view and new materials and methods should be introduced in a phased manner. It is important that a 
participatory approach is used in introducing this new vision of education, otherwise misunderstanding and 
misinformation may spread the fear of second rate education for the majority with elitist education for the 
few. Also, it is only through a participatory approach that genuine relevance and usefulness can be 
established.  
14
 The original text in the Implementation Strategies reads as follows: 
Even a good product has to be appropriately delivered and managed….. Supervisory and training systems 
are insufficient…… Financial resources are only part of the problem, and poor motivation and inadequate 
training pose greater obstacles. Building up motivated teachers with ability to deliver the goods has to be 
the second most important strategy. “Delivery of goods” in this context is not merely teaching the best or 
good students, but retaining and educating all students, ensuring they reach required learning levels. In 
service and pre-service training, resource support, improved conditions of work, higher status increased 
enrolments and better supervisory systems may be looked at from this point of view. The role of the 
community in this supervision should be explored. Communities can positively enhance the morale and 
status of the teacher.  
15
 The original text in the Implementation Strategies reads as follows: 
The approach to motivation of teachers is also linked to the motivation of students. Alleviation of poverty is 
the most important way to motivate students. Inter-sectoral approaches have to be adopted to mitigate the 
consequences of poverty and to involve the students in the educational process.  
16
 The original text in the Implementation Strategies reads as follows: 
Admittedly financial resources have been inadequate in the past. This is due to excessive over-
centralization and looking outside the community for help. While all efforts must continue to get a higher 
share of public funds for basic education, and adult literacy, (analysis and advocacy could do a great deal in 
this regard), there is the need to explore local community contribution in greater depth. Community pride 
should be invoked by whatever means possible to ensure community and local contribution. Participatory 
planning and integrated approaches are crucial for this purpose, as community contributions will depend on 
perceived benefits. 
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Omitted phrases and ideas from the World Declaration 
 Focus on actual learning acquisition and outcomes  
 Definition of acceptable levels of learning acquisition 
 Systems of assessing learning achievement 
 Enhancing the environment for learning 
 Strengthening partnerships’ in planning, implementation, management and evaluation 
of basic education programs  
 
Reinterpreted phrases and ideas from the World Declaration 
 Participatory approaches for assuring learning acquisition 
 Nutrition, health care, and general physical and emotional support to learners  
 
Table 8 highlights major contrasts between the World Declaration and the Implementation Strategies.  
 
Table 8: Contrasts between the World Declaration and the Implementation Strategies 
‘The Expanded Vision’ of the World 
Declaration 
‘The Key Elements’ of the Implementation 
Strategies 
Focus on actual learning acquisition and 
outcomes  
Emphasis on the product  
Definition of acceptable levels of learning 
acquisition 
Relevance and usefulness of the product 
Systems of assessing learning achievement Supervisory and training systems 
Role of community in supervision of teachers 
Participatory approaches for assuring learning 
acquisition 
Participatory approach to establish relevance and 
usefulness of the product 
Enhancing the environment for learning Motivating students 
Nutrition, health care, and general physical and 
emotional support to learners 
Alleviation of poverty  
Strengthening partnerships in planning, 
implementation, management and evaluation of 
basic education programs 
Participatory planning and integrated approaches 
to ensure community and local contribution  
 
The most noticeable contrast is that whereas ‘the expanded vision’ of the World Declaration 
consistently emphasized learning acquisition and learners, ‘the key elements’ of the Implementation 
Strategies focused on ‘the product’ such as teaching-learning materials, curriculum and training of 
teachers. All the rest of the contrasts can be considered as derivatives of this most noticeable contrast. 
As I have discussed above, UNESCO had never succeeded, despite its repeated attempts and 
criticisms of its work, in developing and implementing reliable methods for assessing learning 
achievements, in particular, literacy. On the other hand, subprograms and activities supported under 
APPEAL had centered on the development and dissemination of regional models and prototype 
training and teaching-learning materials. If we consider this background, the emphasis on ‘the product’ 
rather than learning acquisition and learners in the Implementation Strategies would make more sense.  
The reformulation of the World Declaration into the Implementation Strategies shaped the 
course of action adopted at the Meeting. On one hand, the Framework for Action following the World 
Declaration provided concrete recommendations for the national course of action, noting that “[e]ach 
country will determine for itself what specific actions beyond current efforts may be necessary in each 
of the following areas”: (i) assessing needs and planning action17; (ii) developing a supportive policy 
                                                          
17
 The original text in the Framework for Action reads as follows:  
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environment
18
; (iii) designing policies to improve basic education
19
; (iv) improving managerial, 
analytical and technological capacities
20
; (v) mobilizing information and communication channels
21
; 
                                                                                                                                                                                    
 
Assessing needs and planning action: To achieve the targets set for itself, each country is encouraged to 
develop or update comprehensive and long-term plans of action (from local to national levels) to meet the 
learning needs it has defined as “basic”. Within the context of existing education sector and general 
development plans and strategies, a plan of action for basic education for all will necessarily be 
multisectoral, to guide activities in the sectors involved (e.g. education, information, communications/media, 
labour, agriculture, health)….. 
18
 The original text in the Framework for Action reads as follows: 
 
Developing a supportive policy environment: A multisectoral plan of action implies adjustments to sectoral 
policies so that sectors interact in a mutually supportive and beneficial manner in line with the country’s 
overall development goals. Action to meet basic learning needs should be an integral part of a country’s 
national and sub-national development strategies, which should reflect the priority given to human 
development. Legislative and other measures may be needed to promote and facilitate co-operation among 
the various partners involved. Advocacy and public information about basic education are important in 
creating a supportive policy environment at national, subnational and local levels….. 
19
 The original text in the Framework for Action reads as follows: 
 
Designing policies to improve basic education: The preconditions for educational quality, equity and 
efficiency are set in the early childhood years, making attention to early childhood care and development 
essential to the achievement of basic education goals. Basic education must correspond to actual needs, 
interests, and problems of the participants in the learning process..…..Specific strategies addressed to 
improve the conditions of schooling may focus on: learners and the learning process, personnel (teachers, 
administrators, others), curriculum and learning assessment, materials and physical facilities. Such 
strategies should be conducted in an integrated manner; their design, management, and evaluation should 
take into account the acquisition of knowledge and problem-solving skills as well as the social, cultural, and 
ethical dimensions of human development…… 
20
 The original text in the Framework for Action reads as follows: 
 
Improving managerial, analytical and technological capacities: Many kinds of expertise and skills will be 
needed to carry out these initiatives. Managerial and supervisory personnel, as well as planners, school 
architects, teacher educators, curriculum developers, researchers, analysts, etc. are important for any 
strategy to improve basic education, but many countries do not provide specialized training to prepare them 
for their responsibilities; this is especially true in literacy and other out-of-school basic education 
activities……The technical services and mechanisms to collect, process and analyze data pertaining to 
basic education can be improved in all countries. This is an urgent task in many countries that have little 
reliable information and/or research on the basic learning needs of their people and on existing basic 
education activities. A country’s information and knowledge base is vital in preparing and implementing a 
plan of action. One major implication of the focus on learning acquisition is that systems have to be 
developed and improved to assess the performance of individual learners and delivery mechanisms. Process 
and outcome assessment data should serve as the core of a management information system for basic 
education……The quality and delivery of basic education can be enhanced through the judicious use of 
instructional technologies. Where such technologies are not now widely used, their introduction will require 
the selection and/or development of suitable technologies, acquisition of the necessary equipment and 
operating systems, and the recruitment or training of teachers and other educational personnel to work with 
them.  
21
 The original text in the Framework for Action reads as follows: 
 
Mobilizing information and communication channels: New possibilities are emerging which already 
show a powerful impact on meeting basic learning needs, and it is clear that the educational potential of 
these new possibilities has barely been tapped. These new possibilities exist largely as a result of two 
converging forces, both recent by-products of the general development process. First, the quantity of 
information available in the world – much of its relevant to survival and basic well-being – is exponentially 
greater than that available only a few years ago, and the rate of its growth is accelerating. A synergetic 
effect occurs when important information is coupled with a second modern advance – the new capacity to 
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(vi) building partnerships and mobilizing resources
22
 (International Consultative Forum on Education 
for All 1990:5-12). On the other hand, the representatives of member states at the Meeting agreed on a 
limited set of actions only, including: (i) reviewing national budgets; (ii) building a network of 
institutions to provide support in pedagogical as well as management tasks; (iii) enhancing research 
and analytical skills; (iv) initiating national level programs for especially deprived groups and areas; 
and (v) using extensively media to generate supportive climate (UNESCO Principal Regional Office 
for Asia and the Pacific 1993b:13).
23
 The difference between the course of action recommended in the 
Framework for Action and the set of actions agreed at the Meeting is summarized in Table 9.  
 
Table 9: Difference in the Course of Action between the Framework for Action and the 
Implementation Strategies 
Framework for Action: Priority Action at 
National Level 
Implementation Strategies: Action at National 
Level 
(i) Assessing needs and planning action No action 
(ii) Developing a supportive policy environment  Using media to generate supportive climate  
(iii) Designing policies to improve basic 
education  
Initiating national level programs for deprived 
groups and areas 
(iv) Improving managerial, analytical and 
technological capacities 
Building a network of institutions to provide 
support in pedagogical as well as management 
tasks 
Enhancing research and analytical skills 
                                                                                                                                                                                    
communicate among the people of the world. The opportunity exists to harness this force and use it 
positively, consciously, and with design, in order to contribute to meeting defined learning needs.  
22
 The original text in the Framework for Action reads as follows: 
 
Building partnerships and mobilizing resources: In designing the plan of action and creating a supportive 
policy environment for promoting basic education, maximum use of opportunities should be considered to 
expand existing collaborations and to bring together new partners…..The human and organizational 
resources these domestic partners represent need to be effectively mobilized to play their parts in 
implementing the plan of action. Partnerships at the community level and at the intermediate and national 
levels should be encouraged; they can help harmonize activities, utilize resources more effectively, and 
mobilize additional financial and human resources where necessary…….Governments and their partners 
can analyze the current allocation and use of financial and other resources for education and training in 
different sectors to determine if additional support for basic education can be obtained by (i) improving 
efficiency, (ii) mobilizing additional sources of funding within and outside the government budget, and (iii) 
allocating funds within existing education and training budgets, taking into account efficiency and equity 
concerns. Countries where the total fiscal support for education is low need to explore the possibility of 
reallocating some public funds used for other purposes to basic education……. 
23
 The original text on the ‘Action at the National Level’ in the Implementation Strategies reads as follows:  
 
(i) A review of national budgets and continuous pressure and advocacy in this regard, are crucial to get 
adequate financial support without which community level plans cannot take off or survive.  
(ii) National level action is also crucial for building a network of institutions to provide support in 
pedagogical as well as management tasks. Existing institutes and programmes have to be expanded and 
reoriented to meet needs at local level.  
(iii) In particular, there is a need to enhance research and analytical skills, both in the management of 
education and in pedagogical aspects. National Institutes will have to provide leadership to make the 
new integrated, participatory approach meaningful, while at the same time ensuring that the standard of 
education corresponds to world levels.  
(iv) Programmes will have to be initiated at the national level for especially deprived groups and areas 
including the very poor to maintain standards and exchange experience.  
(v) Political commitment and will, and general support are crucial. Media will have to be extensively used 
to generate the supportive climate needed (UNESCO Principal Regional Office for Asia and the Pacific 
1993b:13). 
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Framework for Action: Priority Action at 
National Level 
Implementation Strategies: Action at National 
Level 
(v) Mobilizing information and communication 
channels 
No action 
(vi) Building partnerships and mobilizing 
resources 
Reviewing national budgets 
 
Importantly, no firm commitments from member states were demonstrated concerning the 
national-level actions adopted at the Meeting. For example, no action was adopted for two areas, 
namely, “assessing needs and planning action” and “mobilizing information and communication 
channels”. The adopted actions were instead concentrated in the area of “improving managerial, 
analytical and technological capacities” which was the main objective of TCDC. Nevertheless, some 
actions in the area of “improving managerial, analytical and technological capacities” recommended 
in the Framework for Action were not adopted, for example, the development of a management 
information system for basic education which includes the collection of learning assessment data. It 
seems likely that the actions related to learning assessments were systematically excluded at the 
Meeting. Moreover, in the area of “developing a supportive policy environment”, the representatives 
of member states only agreed on the use of mass media – no decisive commitment, compared to the 
adoption of legal measures. Neither firm commitment was demonstrated in the areas of “designing 
policies to improve basic education” and “building partnerships and mobilizing resources”. For 
example, instead of ‘reviewing national budgets’, the Framework for Action recommended a 
comprehensive set of actions to build partnerships and mobilize resources such as tapping into human 
and organizational resources of domestic partners, improving efficiency in the allocation and use of 
national budgets, and mobilizing additional resources from within and outside the government. None 
of the recommended actions was adopted.  
The way in which the implementation strategies and actions for EFA reformulated the World 
Declaration and the Framework for Action indicates that ‘the expanded vision’ of the World 
Declaration which urged member states to do more by increasing resource levels and reforming legal 
and institutional frameworks, curricula, and delivery systems was not accepted by the representatives 
of member states at the Third Meeting for Regional Co-ordination for APPEAL who were mainly 
interested in the development, adoption/adaptation, advocacy/promotion of regional models and 
prototype materials without any commitment to change.
24
 UNESCO in the Meeting appeared 
                                                          
24
 It is possible that the representatives of member countries at the Third Meeting for Regional Co-ordination for 
APPEAL did not support the way in which the World Declaration on Education for All and Framework for 
Action to Meet Basic Learning Needs were prepared and adopted. The preface to the World Declaration 
provides some information on this subject.    
 
The World Declaration on Education for All and Framework for Action to Meet Basic Learning Needs are 
products of a wide and systematic process of consultation conducted from October 1989 through January 
1990 under the auspices of the Inter-Agency Commission established to organize the World Conference. 
Earlier drafts of the documents were discussed at nine regional and three international consultations that 
brought together a wide range of experts and representatives from various government ministries, 
intergovernmental and nongovernmental organizations, multilateral and bilateral development agencies, and 
research institutes. The elected raporteurs of the regional consultations met as a working group to advise the 
Inter-Agency Commission regarding the revision of the two texts for submission to the World Conference. 
Some 1,500 participants met in Jomtien. Delegates from 155 governments, including policy-makers and 
specialists in education and other major sectors, together with officials and specialists representing some 20 
intergovernmental bodies and 150 nongovernmental organizations, discussed major aspects of Education 
for All in 48 round tables and a plenary commission. A drafting committee elected by the Conference 
examined the revised texts together with drafting amendments submitted by delegates. The texts of the 
documents were amended by the drafting committee and were adopted by acclamation at the closing 
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completely incapable to advocate and promote the Word Declaration and the Framework for Action, 
despite its role as the coordinator of the global framework for EFA. This may have been expected, 
given the nature of APPEAL to be molded “with wishes and aspirations of the Member States”.  
Such weak position of UNESCO vis-à-vis the representatives of member states in the Meeting 
can be contrasted by its instrumental role in advocating one of aid-recipient developing member states’ 
interests at the Jomtien Conference. That is, UNESCO insisted on the inclusion of adult literacy in the 
global framework for EFA, whereas the World Bank was almost about to “withdraw its contribution if 
the summit’s [Jomtien, the World Education Forum] focus on basic education would have included 
adult education” (Jakobi 2007:100-101). UNESCO’s insistence may be explained by the fact that 
UNESCO had been the single most important international organization to promote adult literacy in 
aid-recipient developing member states even during the period of financial distress caused by the U.S. 
and the UK’s resignation of their membership in UNESCO. The World Bank, by contrast, remained 
indifferent to the closure of many adult and non-formal education (NFE) programs in the 1980s. 
The monopolistic position of UNESCO concerning adult literacy and NFE in the global arena, 
coupled with its imperative to promote programs and activities that espoused to interests of majority 
aid-recipient developing member states, apparently weakened UNESCO’s transnational regulatory 
role vis-à-vis aid-recipient developing member states, leading to a loss of ‘credibility’ and 
‘professionalism and scientific rigor’, especially in the area of literacy and NFE, from the perspective 
of financial contributor member states. In what follows, I examine practices of TCDC and activities 
specific to literacy statistics under APPEAL to further argue the point.   
Technical Co-operation among Developing Countries under APPEAL 
In the late 1980s and the 1990s, APPEAL supported Technical Co-Operation among Developing 
Countries (TCDC). TCDC supported under APPEAL fell broadly into the following two types: (i) 
consensual production and dissemination of regional models and prototypes by national experts 
through expert meetings, and regional and subregional workshops hosted alternately by member 
countries; and (ii) establishment of regional networks of technical, research, and academic institutions 
of member countries and organization of workshops and meetings for the network member 
institutions. The primary purpose of TCDC in the Asia-Pacific region was ‘national capacity building’ 
by facilitating “exchange of information, documents, experience and expertise to strengthen 
institutional framework of the literacy personnel training institutions within the Member States” 
(UNESCO Principal Regional Office for Asis and the Pacific 1992:10). The two major types of 
TCDC are examined below in turn.  
The first type of TCDC – consensual production and dissemination of regional models and 
prototypes by national experts through expert meetings, and regional and subregional workshops 
hosted alternately by member countries – can be illustrated by the development and dissemination of 
three sets of prototype training manuals and materials for literacy personnel, namely: APPEAL 
Training Materials for Literacy Personnel (ATLP, 1989-1990) consisted of twelve volumes; APPEAL 
Training Materials for Continuing Education Personnel (ATLP-CE, 1993) consisted of eight volumes; 
and APPEAL Training Manuals for Planning and Management of Literacy and Continuing Education 
(AMPM, 1994) consisted of four volumes. AMPM will be analyzed in detail in Chapter 4.  
In order to develop, validate and disseminate these prototype training materials, APPEAL 
funded a series of regional and subregional expert meetings and workshops. National experts (mostly 
senior civil servants of Ministries or Departments of Education in developing member states) 
channeled through National Commissions for UNESCO and regional experts engaged by the 
                                                                                                                                                                                    
plenary session of the Conference on 9 March 1990. (International Consultative Forum on Education for All 
1990: Preface)  
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APPEAL Secretariat (UNESCO’s Principal Regional Office for Asia and the Pacific in Bangkok) 
participated in those regional and subregional expert meetings and workshops. ‘Foreword to the 
Series’ of ATLP gives us a glimpse of how this type of TCDC was conducted:  
 
UNESCO wishes to thank the many experts from its Member States who have contributed to the 
development of the present set of APPEAL Training Materials for Literacy Personnel. This work 
is an excellent example of the benefits of successful intellectual dialogue among educators and 
other specialists. We hope that this undertaking will set the pace for the development of a viable 
training system under APPEAL (UNESCO Principal Regional Office for Asia and the Pacific 
1989b: ii). 
 
Although the Foreword emphasized “successful intellectual dialogue among educators and 
other specialists”, ATPL was in fact a compilation of “the best of the experiences of countries of the 
region in their courageous efforts to eradicate illiteracy” (UNESCO Principal Regional Office for 
Asia and the Pacific 1989b: ii) identified by participating national experts. What was considered as 
“successful intellectual dialogue” in this context was that each national expert contributed to the 
prototype materials cases of what they considered as “the best of the experiences of countries”, whose 
selection criteria greatly varied. Under the circumstances, it may be inevitable to include a disclaimer 
in the prototype materials that “the exemplars and teaching guides require adaptation to local 
situations within each individual national setting” (ii).  
The role of national experts was considered as crucial not only in developing the prototype 
materials but also in advocating and adapting the materials in member states. An evaluation report of 
ATLP noted:  
 
The resource persons and consultants [national and regional experts] have played a major 
role in advocating ATLP in their own countries as well as in other Member States where 
they served as a resource person or as a consultant. They participated in the writing of 
ATLP materials and also facilitated the promotion of ATLP in Member States (UNESCO 
Principal Regional Office for Asia and the Pacific 1992: viii-ix). 
 
UNESCO apparently valued the first type of TCDC particularly for its effectiveness in 
advocating and promoting regional models and prototype materials. This may be associated with the 
way in which subprograms and activities under APPEAL were monitored and evaluated. Typically, in 
review meetings of APPEAL, progress in subprograms and activities was measured against the degree 
of adoption of UNESCO’s regional models, prototype materials, and recommendations among 
member states (i.e., the number of member states which adopted UNESCO’s regional models, 
prototype materials, and recommendations). The report of the First Meeting for Regional Co-
ordination for APPEAL, for example, mentioned that “[c]oncrete development efforts in APPEAL 
include evidence of national policies [on literacy and continuing education] in nearly all the countries 
represented in the Meeting” (UNESCO Principal Regional Office for Asia and the Pacific 1989b:9).  
Although the number of member states which adopted regional models for national literacy 
and NFE policies and prototype materials may be a progress indicator, what was measured with this 
indicator was mainly progress in advocating and promoting models and prototype materials rather 
than “eliminate[ing] illiteracy and achiev[ing] universal primary education by the end of the century” 
(UNESCO Principal Regional Office for Asia and the Pacific 1989a) which was the objective of 
APPEAL. In this regard, it may be argued that TCDC was geared to national capacity building for 
advocacy and promotion of UNESCO’s regional models and recommendations rather than for 
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fulfilling the objective of APPEAL. A similar kind of displacement can be observed in the other type 
of TCDC to which I turn now.  
The second type of TCDC supported under APPEAL was the establishment of regional 
networks of technical, research, and academic institutions of member states. The Learning Resource 
Centre for Girls and Women (LRC) Network, coordinated by the Asia-Pacific Cultural Centre for 
UNESCO (ACCU), and through which the MANGO initiative was implemented, was one of such 
regional networks. It appears that this type of TCDC was largely complementary to the first type that 
has been discussed above.  
Take an example of LRC Network. Established in 1994, LRC Network comprised 18 LRCs in 
17 member states as of 2008. The objectives of LRC network are: 
 
(i) To provide information, materials, expertise and training for organisations and individuals 
engaged in literacy and NFE activities; 
(ii) To promote development of networking from grassroots to international level, so they can 
share experience and resources and learn from each other;   
(iii) To conduct innovative literacy/NFE projects and strategies for girls and women (ACCU 
2004:13). 
 
To fulfill the objectives (i) and (iii), LRCs were often encouraged to adopt/adapt regional models and 
prototype materials developed through the first type of TCDC. On the other hand, in relation to the 
objective (ii), LRCs were expected to “establish functional links” with the already existing national 
networks to advocate and promote their adopted/adapted UNESCO’s regional models and prototype 
materials.  
An evaluation of LRC Network conducted in 2004 reveals how the regional models and 
prototype materials developed through the first type of TCDC were viewed by LRCs. Specifically, 
LRCs considered the models and prototype materials as irrelevant to the country contexts and local 
needs. LRCs remarked, for instance, that “AJP [Asia/Pacific Joint Production Programme of 
Materials for Neo-Literates in Rural Areas] prototype learning materials contain very common and 
elementary information, which does not attract the adult learners”; “Since the contents of AJP 
materials are developed at Asia-Pacific regional level, some of the issues are not contextually 
appropriate”; “AJP materials production is [on] an ad hoc basis without clear plan [as to] how to 
integrate into existing national curriculum/materials” (ACCU 2004:35). These remarks suggest that 
LRC Network was used largely for advocating and promoting the adoption/adaptation of regional 
models and prototype materials, rather than for improving access to enhanced materials, information 
and expertise with a view to achieving the objectives of APPEAL.  
Activities related to M&E and literacy statistics under APPEAL 
Whereas TCDC supported under APPEAL in the first half of the 1990s centered on the development 
and dissemination of regional models and prototype materials for national literacy and NFE policies 
and programs, as we have seen above, TCDC in the late 1990s started to gradually include activities 
designed to improve M&E and literacy statistics. A turning point was the Fifth International 
Conference on Adult Education held in 1997.
25
 Specifically, one of the ten themes discussed at the 
                                                          
25
 At the Fifth International Conference on Adult Education held in Hamburg, Germany, in 1997, ten themes 
were discussed, including: i) adult learning and democracy: the challenges of the twenty-first century; ii) 
improving the conditions and quality of adult learning; iii) ensuring the universal right to literacy and basic 
education; iv) adult learning, gender equality and equity, and the empowerment of women; v) adult learning and 
the changing world of work; vi) adult learning in relation to environment, health and population; vii) adult 
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Conference was “Improving the Conditions and Quality of Adult Learning” under which literacy 
statistics and adult literacy assessment came to be associated with three broad initiatives, namely:  
 
 Promotion of national and cross-national studies on learners, teachers, programmes, methods 
and institutions of adult education, and supporting the evaluation of adult education, provision 
and participation, especially in relation to the needs of all groups of society; 
 Regularly providing UNESCO and other multilateral agencies with adult education indicators 
and monitoring the whole spectrum of adult education and participation, calling upon 
UNESCO to support member-states in such activities;  
 Developing an enhanced capacity for research and knowledge dissemination by encouraging 
national and international exchanges of information, innovative models and best practices 
(UNESCO 1997:39; National Literacy Mission 1999b:2)  
 
The three broad initiatives identified at the Conference likely provided guidance for 
subprograms and activities under APPEAL. For instance, a regional project to establish an 
information database on NFE was designed and implemented in the late 1990s in collaboration with 
ACCU with financial contributions from the Government of Japan. A report of the project 
consultative meeting explained the project background as follows:  
 
One of the major thrusts has been the promotion of policy-driven and action-oriented research and 
studies on adult learning. The development of statistics and indicators is considered to be of 
special relevance for policy planning and has received high priority in many countries, and at the 
international level. As a central implementation strategy, UNESCO proposed that a 
comprehensive literacy database and information mechanism be set up and strengthened in 
member-states of the Asia-Pacific Region (National Literacy Mission 1999b: back cover).  
 
A careful examination reveals that the association between ‘a comprehensive literacy 
database and information mechanism on NFE’ and ‘policy-driven and action-oriented research and 
studies on adult learning’ was rather twisted. For example, in the three broad initiatives above, ‘a 
comprehensive literacy database and information mechanism on NFE’ was not mentioned at all. It 
was, however, discussed at the Fifth International Conference on Adult Education under the theme of 
“Ensuring the Universal Right to Literacy and Basic Education”, coupled with proposals for “an 
international programme for the development of literacy monitoring and evaluation systems and of 
feedback systems” and “a worldwide information base for promoting policies and management and 
for improving the quality, efficiency and sustainability of such efforts” (UNESCO 1997:40). 
Therefore, the association of ‘a comprehensive literacy database and information mechanism on NFE’ 
with ‘policy-driven and action-oriented research and studies on adult learning’ rather than monitoring 
and evaluation systems for literacy and NFE policies and programs appeared to be a conscious 
decision on the part of member states which were unwilling to commit themselves to the theme and 
the proposed purpose of such ‘literacy database and information mechanism on NFE’.  
The output of this regional project of APPEAL was a web-based ‘Asia-Pacific Literacy 
Database’26 which was designed to “help develop a better understanding of the nature, magnitude and 
achievements of various ongoing non-formal educational (NFE) programmes in the region” (National 
                                                                                                                                                                                    
learning, culture, media and new information technologies; viii) adult learning for all: the rights and aspirations 
of different groups; ix) the economics of adult learning; and x) enhancing international co-operation and 
solidarity (UNESCO 1997: 35-36). 
26
 http://www.accu.or.jp/litdbase/. 
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Literacy Mission 1999b:2). Standardized data and information on NFE were supposed to be collected 
from participating member states. However, the participating member states ended up unwilling or 
unable to provide data and information for the Database. As a result, contrary to the objective, the 
Database hardly provided any information and data on ‘the nature, magnitude and achievements of 
various ongoing non-formal educational (NFE) programmes in the region”. It was mainly this failure 
of the regional project on the Database that led to the inclusion in the MANGO initiative of the goal to 
“reinforce the Asia-Pacific Literacy Database by adding disaggregated literacy data and information 
on member states on internet websites, to support the “literacy watch” activities in this region”. Yet, 
as we have seen in Chapter 2, the goal had never been met even after the four pilot projects completed.  
Heyneman notes with regard to UNESCO’s programs and activities in general that “[t]he 
distribution of activities can outweigh their utility” (Heyneman 2011:313). TCDC supported under 
APPEAL, to a large extent, confirmed the point. Or in other words, from the perspective of 
transactions in knowledge, it may well be argued that the criteria of validity that governed various 
knowledge-based ‘products’ developed and disseminated through TCDC concerned, not their utility, 
but their distribution across member states. Similar criteria of validity were also reflected in the 
progress indicators used for APPEAL, that is, the degree of adoption (or the spread) of UNESCO’s 
regional models, prototype materials, and recommendations among member states. In this regard, it 
can safely be said, as in the case of quality audits in the UK’s higher education sector, that “the design 
of the measuring instrument defines what will be valued” (Barth 2002:9), rather than the objective of 
APPEAL “to eliminate illiteracy and achieve universal primary education by the end of the century”. 
Relatedly, it can also be said that goals and objectives of UNESCO’s programs and activities had been 
only ‘valid’ in justifying budgets and obtaining a majority vote in the General Conference rather than 
in guiding activities towards them.  
In this context, it should come as no surprise that the Internal Oversight Service (IOS) 
established within the UNESCO Secretariat in 2001 required more than six years just for “education, 
capacity-building and introducing the Organization to various aspects of oversight such as the need 
for assessment of results and learning from evaluations, for exercising proper internal controls and 
compliance with rules/regulations, for proper accountability, etc.”. Since these aspects of oversight 
ran counter to the way in which UNESCO’s programs and activities were carried out, in particular, 
the practices of TCDC, and obstructed interests of majority aid-recipient developing member states, 
they were slow to take hold within UNESCO and its main constituency – individual experts and 
technical, research and academic institutions – who developed and disseminated regional models and 
prototype materials for national literacy and NFE policies. They took little interest in the measurement 
of literacy acquisition and learning outcomes, M&E and accountability for the global EFA goals, as 
we have seen above. 
Transactions in Knowledge under UNESCO’s Programs and Activities for 
Transnational Regulation  
I have discussed above that the tension between majority aid-recipient developing member states and 
minority financial contributor states stemming from the governance arrangements for UNESCO’s 
programs and activities recurred implicitely surrounding the questions of who should conduct 
transnational regulatory activities to promote the global EFA goals and frameworks among aid-
recipient developing member states, how, and for what purpose. Although a number of knowledge-
based instruments for transnational regulation such as regional models and prototype materials for 
national literacy and NFE policies and programs were developed and disseminated through TCDC 
under APPEAL, they rather served to justify the budget for expert meetings and workshops in which 
national experts and technical, academic and research institutions in member states were equally 
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given opportunities to participate and for their capacity building to advocate and promote UNESCO’s 
regional models and prototype materials instead of promoting and meeting the global EFA goals. 
Substantive effects of these transnational regulatory activities appeared small, therefore, apart from 
member states’ adoption/adaptation of regional models and prototype materials, as in the case of the 
Open Method of Coordination (OMC), a mode of regulation in the European Union (EU), where 
“consensual decision-making processes may result in undemanding framework for national policy-
making” (Knill and Lenschow 2004:203).  
In these transnational regulatory activities which heavily relied on knowledge-based 
instruments, we could observe transactions between those who engaged with the development and 
dissemination of the instruments with a view to obtaining something of value, through which the 
criteria of validity that governed the instruments were shaped. For instance, by contributing to 
prototype training materials for literacy and NFE personnel cases of ‘the best of experiences of 
countries’, national experts representing aid-recipient developing member states could showcase and 
validate their literacy and NFE policies and programs as regionally recognized good practices, even 
though their literacy and learning outcomes were not demonstrated. In fact, member states could 
avoid accountability for the global EFA goals this way, as this type of TCDC created another form of 
accountability accepted under the governance arrangements for UNESCO’s programs and activities. 
That is, UNESCO’s programs and activities were determined by majority aid-recipient developing 
member states by votes and were monitored and evaluated by the degree of adoption/adaption among 
these member states of regional models, prototype materials and recommendations developed and 
disseminated under the programs and activities they supported.  
Although financial contributor member states criticized lack of ‘professionalism and scientific 
rigor’ in UNESCO’s work, including literacy statistics and its credibility, such criticisms hardly 
affected decision-making about UNESCO’s programs and activities over which financial contributor 
member states had little influence. While IOS was established within the UNESCO Secretariat, 
introducing “various aspects of oversight such as the need for assessment of results and learning from 
evaluations, for exercising proper internal controls and compliance with rules/regulations, for proper 
accountability, etc.”, with the decentralization of UNESCO’s programs and activities to regional and 
country offices, the majority of UNESCO’s programs and activities escaped these aspects of oversight. 
Even projects and activities funded with extra budgetary contributions from developed member states, 
which were supposed to better reflect their interests, often resulted in failures because UNESCO’s 
role vis-à-vis aid recipient developing member states centered on consensus building and advocacy 
rather than the promotion of literacy acquisition and learning outcomes and the strengthening of M&E 
and accountability for the global EFA goals that financial contributor member states valued as 
transnational regulatory activities. They therefore tended to keep their financial contributions to the 
minimum, which further constrained UNESCO’s capacity to respond to their interests.  
Regarding informal modes of regulation such as OMC in the EU, Eberlein and Grande note 
that the “[i]nformalization privileges those interests relevant for decision-making and is therefore 
inherently exclusionary” as “the effectiveness of informal decision-making bodies often depends on 
the confidentiality and non-transparency of decisions, or influence” (Eberlein and Grande 2005:163-
4). In a similar vein, negative sides of informal modes of regulation practiced through TCDC under 
UNESCO’s programs and activities manifested themselves when we shift our attention to the effects 
of transnational regulatory activities in aid-recipient developing member states, to which I turn in the 
next chapter.  
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CHAPTER 4: TRANSNATIONAL REGULATION AND INDIAN 
NATIONAL LITERACY CAMPAIGNS – EMERGENCE OF TWO 
DIFFERENT CONCEPTS AND PRACTICES OF MONITORING AND 
EVALUATION
1
 
If the results of programs and activities are measured by something other than the extent to which 
goals and objectives of the programs and activities have been achieved, what would be the 
consequences? Barth argues that “the design of the measuring instrument defines what will be valued” 
(Barth 2002:9). In other words, monitoring and evaluation (M&E) activities which employ various 
measurement instruments often shape the results of programs and activities, rather than their goals and 
objectives if the instruments do not measure the extent to which they have been achieved.  
This was the case with the MANGO (Map-based Analysis for NFE Goals and Outcomes) 
pilot project in India where the Learning Resource Centre for Girls and Women (LRC)/State Resource 
Centre for Adult Education (SRC) Indore modified the data collection forms (DCFs) in the course of 
translation and initiated activities at their adult education centres to fit them to DCFs. In the process, 
the ambitiously and ambiguously defined goals of the project were conveniently disregarded. It was 
also the case with UNESCO’s programs and activities which were monitored and evaluated by the 
degree of adoption/adaptation among member states of regional models, prototype materials and 
recommendations developed and disseminated under the programs and activities. On the other hand, 
the goals and objectives of UNESCO’s programs and activities often served merely to justify budgets 
and obtain a majority vote in the General Conference rather than to guide actions and fulfill. 
Given that UNESCO’s programs and activities supported transnational regulatory activities 
related to literacy and non-formal education (NFE) policies and programs, including M&E of literacy 
and NFE policies and programs in aid-recipient developing member states, what kind of M&E was 
promoted through transnational regulatory activities and how it shaped M&E activities and results of 
literacy and NFE policies and programs in aid-recipient developing member states are interesting 
questions to explore. In this chapter, I examine two different concepts and practices of M&E of 
literacy and NFE policies and programs that had emerged at the regional level, on the one hand, 
through the development and dissemination of a series of knowledge-based instruments for 
transnational regulation of literacy and NFE policies and programs under UNESCO’s programs and 
activities, and at the national and local levels, on the other, through the adoption and adaptation of 
those knowledge-based instruments in India.  
In the early 1980s, UNESCO developed and disseminated a “general model for the planning 
and implementation of literacy campaign” among member states “suffering from high illiteracy rates” 
as “an international strategy for the eradication of illiteracy world-wide” (Bhola 1982:7; 209; 212). 
The general model centered on institutional arrangements for the planning and implementation of 
literacy campaigns, while referring only cursorily to M&E. The Government of India enthusiastically 
adapted the model and experimented the Total Literacy Campaigns (TLCs) in the late 1980s, together 
with other member states. Subsequently, UNESCO organized, in the late 1980s and the early 1990s, 
expert meetings and workshops to develop and disseminate training manuals for literacy and NFE 
personnel in “the absence of systematic arrangements of planning and management” in the areas of 
literacy and NFE (UNESCO Principal Regional Office for Asia and the Pacific 1994c: Preface). M&E 
of literacy campaigns and NFE programs was one of the areas covered by the training manuals. Indian 
experts, along with other national experts, participated in the meetings and workshops to share and 
                                                          
1
 Some parts of the earlier version of this chapter were presented at the Conference of the European Group of 
Public Administration (EGPA): Study Group on Performance in the Public Sector (Bucharest, September 2011). 
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contribute their experiences with literacy campaigns in the processes of developing and disseminating 
the training manuals.  
In the late 1980s and the early 1990s, the Government of India scaled up TLCs nationwide, 
while establishing elaborate M&E mechanisms. It also actively produced and popularized ‘success 
stories’ of TLCs with the support of UNESCO. Subsequently, the mid-1990s saw the rise of state 
governments’ programs modeled on TLCs, one of which was the adult literacy program of Madhya 
Pradesh state government, Parhna Badhna Andolan (PBA, ‘Read and Change Movement’ in Hindi). 
As we have seen in Chapter 2, PBA was originally to be monitored and evaluated under the MANGO 
pilot project in India but was dropped in the later stages, unable to obtain the state government’s 
consent.  
The two concepts and practices of M&E of literacy and NFE policies and programs that I 
examine in this chapter can thus be traced back to the general model for the planning and 
implementation of literacy campaigns. However, they eventually turned out to be incompatible with 
each other. At the regional level, M&E of literacy and NFE policies and programs came to be 
associated with the collection of literacy statistics whose quality and reliability were what UNESCO 
struggled to improve in the face of criticisms and loss of credibility. At the national and local levels in 
India, by contrast, M&E of TLCs and other NFE programs came to function as justifications for the 
distribution of resources and opportunities among those who were involved in the implementation of 
TLCs and other NFE programs. Deeply embedded in political processes, the quality and reliability of 
data for M&E became significantly compromised from statistical point of view. Thus, by the early 
2000s when UNESCO’s programs and activities started focusing on literacy statistics and M&E of 
literacy and NFE policies and programs with a view to enhancing accountability for the global EFA 
goals, M&E mechanisms for literacy and NFE programs which had already been established firmly in 
India resisted change.  
This chapter is organized into six sections. The first section examines in detail the “general 
model for the planning and implementation of literacy campaign” developed and disseminated by 
UNESCO in the early 1980s. The second section discusses the Government of India’s response to the 
model, and in particular, how it translated the model into administrative structures and technical 
resource support system (i.e., institutions for developing curricula, teaching-learning materials, 
learning assessments, and training teachers and others) in experimenting TLCs. Having discussed 
problems encountered by the Government of India in adopting and adapting the model, the third 
section turns to UNESCO’s activities to assist member states in addressing some of the problems 
through the Technical Co-operation among Developing Countries (TCDC). Specifically, the section 
examines the Asia-Pacific Programme of Education for All (APPEAL) Training Manuals for Planning 
and Management of Literacy and Continuing Education (AMPM) developed and disseminated by 
national experts of member states who participated in regional meetings and workshops organized by 
UNESCO in the early 1990s. The fourth section analyzes the nationwide implementation of TLCs and 
their M&E mechanisms, coupled with widely popularized ‘success stories’ of TLCs in India. The fifth 
section discusses Madhya Pradesh state government’s criticism of TLCs and proposal for PBA in the 
late 1990s. The final section compares the two concepts and practices of M&E that had emerged at 
the regional level on the one hand, and at the national and local levels on the other, through 
transactions involved in the development, dissemination, adoption and adaptation of knowledge-based 
instruments for transnational regulation, which took place in different contexts.   
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UNESCO’s Study and General Model for the Planning and Implementation of 
Literacy Campaign 
At the beginning of the 1980s, UNESCO commissioned the International Council for Adult Education, 
an associate organization of UNESCO, to conduct a study on mass literacy campaigns that had been 
carried out around the world in the 20
th
 century. The study drew on two types of materials: (i) 
“available theory and research that showed the relationships between literacy and development and 
established the conditions under which such relationships may or may not hold”; and (ii) “case 
histories of some selected literacy campaigns of the 20
th
 century” prepared by experts nominated by 
member states in which the ‘selected literacy campaigns’ took place (Bhola 1982:7-9). In particular, 
the second type of materials concerned countries under the influence of socialism
2
, namely, Brazil, 
Burma (Myanmar), China, Cuba, Somalia, Tanzania, the (then) Soviet Union, and Vietnam. Based on 
the study, H.S. Bhola, a former staff of UNESCO and the then professor of Indiana University
3
 put 
together a report under the title “Campaigning for Literacy: A Critical Analysis of Some Selected 
Literacy Campaigns of the 20
th
 Century, with a Memorandum to Decision-Makers”.  
The overall objective of the study report was to make “certain generally valid 
recommendations to be respected in organizing new nationwide campaigns in the countries still 
suffering from high illiteracy rates” and to contribute to “the development of an international strategy 
for the eradication of illiteracy world-wide” (Bhola 1982:7; 209). As such, the study report packaged 
‘valid recommendations’ into a short chapter (from pages 209 to 235 of the report) titled “Planning, 
Implementing and Evaluating Literacy Campaigns: A Memorandum to Decision-Makers” in a 
succinct and assertive manner, with bullet points and figures to summarize and visualize key 
assertions and ideas, and step-by-step instructions for organizing mass literacy campaigns, simple and 
clear enough to follow, make decisions, and put into actions. Although the study report is now 
downloadable on the internet, it was originally intended for ’limited’ distribution only, possibly 
among delegates from member states who attended an international seminar held in Udaipur, India in 
1982 where the study report was presented and discussed.  
As we have seen in Chapter 3, the early 1980s was marked by the tension among UNESCO 
member states divided in the cold war, which, to some extent, culminated in the U.S. and the UK’s 
resignation of their membership in UNESCO in the mid-1980s. The nature of the tension was 
captured in a criticism offered by the U.S. at the time of its resignation: “politicization: the intrusion 
of extraneous, controversial, contentious, sensitive, divisive issues into arenas that should remain 
technical, basic, nonpolitical, functional” (Preston 1989:10).  
Given the context, it was not coincidental that concepts, categories, examples, references, and 
framework presented in the study report were shaped by the then dominant political and ideological 
principles supporting clear-cut, normative assertions and ideas without any evidence. For example, no 
alternatives to tackle the problem of illiteracy were considered, other than mass literacy campaigns. 
No cost-effectiveness analysis was included in the study report even though the campaign approach 
was said to be justified by education economists of the time on the grounds of cost-effectiveness 
                                                          
2
 Kornai (1992) in his study of the classical socialist system lists 26 countries which had adopted socialist 
regimes by 1987. They include: the Soviet Union; Mongolia; Albania; Yugoslavia; Bulgaria; Czechoslovakia; 
Hungary; Poland; Romania; North Korea; China; East Germany; Vietnam; Cuba; Congo; Somalia; South 
Yemen; Benin; Ethiopia; Angola; Kampuchea; Laos; Mozambique; Afghanistan; Nicaragua; and Zimbabwe 
(Kornai 1992:6-7). 
3
 According to the Sage Research Methods (http://srmo.sagepub.com/view/encyclopedia-of-
evaluation/n49.xml), H.S. Bhola was born in 1932 in Lahore, then, part of the undivided India. He holds a B.A. 
in physics and mathematics and M.A. in history and English literature from Punjab University, India, and a 
Ph.D. in education from the Ohio State University, U.S.A.  
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(Limage 1999:77). Moreover, despite the aim of the study to develop a strategy for the eradication of 
illiteracy, the analysis of ‘case histories of some selected literacy campaigns’ focused less on how 
well those campaigns contributed to the eradication of illiteracy than on their strategies to achieve 
‘political’ successes in the respective countries.  
Indeed, political successes were the key element of mass literacy campaigns. The study report 
defined a ‘successful’ mass literacy campaign as “an educational and a “political” event” (Bhola 
1982:211) with an emphasis on “political”:  
 
a potentially successful mass literacy campaign has to be, at the same time, an “educational and a 
“political” event. A useful theory of the mass literacy campaign must, therefore, include 
dimensions both of ideology and technology (211, the underlines are original). 
 
The study report then referred to the political and ideological dimension of mass literacy campaigns as 
‘a necessary condition’ for a ‘successful’ mass literacy campaign:  
 
The prevailing ideology of a society will, first of all, determine if universal adult literacy is indeed 
considered central to the achievement of overall national developmental goals. Thus, ideology 
will determine the possibility of the articulation and maintenance of the “political will” to achieve 
universal literacy in a society – a necessary condition for a successful mass literacy campaign 
(211). 
 
This idea of ‘successful’ literacy mass literacy campaigns was further blended with socialist 
principles. For example, recommendations of the study report which were packaged into the “general 
model for the planning and implementation of literacy campaign” favored the creation of a ‘Supreme 
National Council for the Eradication of Illiteracy’ that “should be able to lay down policy goals and 
targets for the government and for semi-government mass organizations” (Bhola 1982:217), while 
sidelining formal decision-making rules and institutions in policy processes under democratic systems. 
The policy goals and targets should then be codified to justify and enable planning in the following 
manner:  
 
policy makers and planners may be better off justifying their literacy plans to the masses in 
general categories of a cultural revolution; socialization for a new man to handle participative 
decision making and to use the new tools of production; abolition of class-based structures; etc. 
(218). 
 
Moreover, the study report presumed that the political party should have the authority to change and 
create legal and administrative structures and conduct literacy campaigns. The state administration, by 
contrast, became an object of ‘mobilization’ through ‘the re-education of functionaries of the 
government’.4 This was justified on the grounds that: 
 
party cadres and voluntary workers are easy to employ and deploy and separate without the 
encumbrance of rules on travel allowances, and night halts, salary raises and severance payments. 
More importantly, a successful literacy campaign will require ideological energy which 
                                                          
4
 Kornai (1992), in his study of the classical socialist system, discusses that under the socialist system “[t]he 
bureaucracy is not subordinate to any stable legal system” (Kornai 1992:47). Instead, the Communist party 
(unique political party in the socialist system) supervises the bureaucracy (38). He further contends that 
“[f]ormally the laws are passed by parliament, but in practice the party organization concerned, and so in effect 
the party apparatus, decides what the law should stipulate” (47). 
95 
 
bureaucracies can not supply but which party cadres and voluntary associations typically can 
(226). 
 
These ideological principles provided a dominant reference point to specify ‘technology’ 
which was detailed in the “general model for the planning and implementation of literacy campaign”. 
The general model set out “certain organizational principles which can be put to use in developing 
effective administrative systems for successful mass literacy campaigns” (Bhola 1982:224), notably:  
 
 The elite should have the will and dispatch to change, modify, eliminate and create legal and 
administrative structures; 
 A harmonious balance should be established between centralized direction and decentralized 
initiative and implementation; 
 The literacy organization created should not be linked to one ministry or department (such as 
the ministry of education or department of economic planning, etc.) but should be so placed 
within governmental structure that it can demand identification with and support from all the 
various organs of the state; 
 A mass literacy organization should be created (especially in countries wherein political 
parties – or the Party – do not play a mobilization role) to provide opportunities to the people 
for mass participation; 
 The overall administrative organization of the government should be linked on the one hand 
with the party organization and on the other hand with the mass organization for literacy both 
horizontally and vertically (224-225). 
 
These five organizational principles were further visualized, as in Figure 1:  
 
 
Figure 1: Organizational Principles Recommended in the General Model (Bhola 1982:228) 
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In order to put these organizational principles into practice, the general model presented 
eleven steps in which a literacy campaign shall be planned and implemented. These included:  
 
1. Articulation of the nation’s political will 
2. Temporary institutionalization of the first policy initiative, and later 
3. Development of a comprehensive policy making and legitimizing organ 
4. Study and diagnosis of preconditions 
5. General mobilization of the public, and 
6. Establishment of structure of mass participation 
7. Development of inter-ministerial and inter-agency structures; (i) administrative; (ii) technical 
8. Pre-operational preparation 
9. Implementation of developmental and instructional actions 
10. Evaluation of context, processes and results, and  
11. Design and establishment of post-literacy programs (Bhola 1982:212) 
 
In each of these steps, the general model assigned UNESCO a role to play. Particularly highlighted, 
among others, was the role of UNESCO in the first step: ‘articulation of the nation’s political will’ to 
carry out mass literacy campaigns. The study report maintained:   
 
It should be possible, however, for institutions such as Unesco to be influential in contributing to 
the emergence and articulation of the political will in a society. This would require building 
convictions among political actors and the development elite in different societies in regard to the 
possibilities and the promise of literacy campaigns; the mutual sharing of the international 
experience; and the provision of technical assistance in the actual planning and conduct of mass 
literacy campaigns during the 1980s. (216) 
 
This study report “Campaigning for Literacy: A Critical Analysis of Some Selected Literacy 
Campaigns of the 20
th
 Century, with a Memorandum to Decision-Makers” was presented and 
discussed at a week-long international seminar held in Udaipur (Rajasthan), India in 1982. The 
seminar was organized jointly by the German Foundation for International Development, the 
International Council for Adult Education, and Seva Mandir (a non-governmental organization based 
in Udaipur) in collaboration with UNESCO, UNICEF and the International Institute for Educational 
Planning. The participants in the seminar included delegates from seventeen countries, namely, 
Bangladesh, Botswana, Burma (Myanmar), Cuba, Ethiopia, India, Iraq, Kenya, Nicaragua, Nigeria, 
Sierra Leone, Somalia, Sudan, Tanzania, Thailand, Vietnam and Zambia. At the end of the seminar, 
the participants adopted ‘the Udaipur Declaration on International Strategy for Literacy Promotion’ 
“[i]n showing their deep commitment to the promise of universal literacy”. The Declaration 
comprised 18 statements
5
 and a request for UNESCO and the other UN agencies and organizations 
                                                          
5
 18 statements of the Udaipur Declaration are:  
1. One out of every four adults in the world cannot read or write, victims of the discrimination, oppression, 
and indignity that illiteracy breeds. And yet, the clear lessons from efforts is [sic] that nationally motivated 
mass campaigns can banish illiteracy, regardless of the adversity of conditions a country faces.  
2. The magnitude of the problem in many countries calls for massive efforts. Only specific campaigns with 
clearly-defined targets can create the sense of urgency, mobilize popular support and marshal all possible 
resources to sustain mass action, continuity and followup. 
3. It is not enough merely to teach skills linked to general economic development if the poorer classes remain 
as exploited and disadvantaged as before. A literacy campaign must be seen as a necessary part of a 
national strategy for overcoming poverty and injustice. A realistic campaign focuses on levels of skills and 
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“to take the necessary action to declare a World Literacy Year as a concrete step in our common goal 
of achieving a Literate World by the year 2000” (Bhola 1982:241-242).  
The seminar and its output, the Udaipur Declaration, brought about neutralizing effects on the 
ideological tone of the study report. For example, the following statements of the Declaration were 
supposedly to dilute the ideological dimension of literacy campaigns highlighted in the study report:  
 
                                                                                                                                                                                    
knowledge achieved, rather than on mere numerical enrollment, and take into account cultural, geographic 
and linguistic issues.  
4. A literacy campaign is a potent and vivid symbol of a nation’s struggle for development and commitment 
to a just society. It creates a critical awareness among people about their own situation and about their 
possibilities to change and improve their lives.  
5. An effective literacy campaign is part of a comprehensive and continuing effort to raise the level of basic 
education of women and men. These efforts include universal primary education, post-literacy activities and 
opportunities for adult education – all of which are necessary components of a true and lasting learning 
society.  
6. The participation of disadvantaged groups that historically have remained subjugated and marginal, 
especially women, demands the priority of special attention. The identification of groups that may require 
different approaches, such as out-of-school youth, is essential.   
7. Legislative measures and resolutions should reflect a national sense of urgency, define the order of 
priorities attached to the elimination of illiteracy, and set out the responsibilities and rights of citizens in 
taking part in the campaign and carrying out its priorities. 
8. National popular resolve sustains the political, legislative and administrative measures needed to support 
the campaign and raises it above partisan politics and changes in political viewpoints and personalities.  
9. While societies in the midst of profound and structural changes find a favorable climate for successful 
campaigns, all societies, irrespective of political systems, can activate forces for change and create a 
supportive political environment.  
10. Literacy campaigns succeed and realize their liberating and development potential when there are avenues 
for popular participation in all phases. Participation can be gained through ensuring that all levels and 
sectors of government take a leadership role in the campaign and that the full range of voluntary and 
people-based organizations are partners in mobilizing citizens and resources.  
11. Decentralized sharing of responsibility and decision-making in the administrative structure creates both 
participation and responsibility. Decentralization also implies that central authorities have well-planned 
roles in policy-making and supportive actions. A clear delineation of responsibilities at different levels 
means that planning and implementation decisions can be taken close to where the campaign operates. 
12. It is desirable to establish equivalence of literacy and post-literacy activities with formal education and to 
make appropriate linkages with other education work and with some cultural expressions as folk media and 
the arts.  
13. The resources of modern communication and information technology are to be brought to bear on both the 
creation of a national sense of purpose and on the implementation of the campaign.  
14. Research and experimentation are to be directed at improving the pedagogy of the acquisition of literacy 
skills and at reducing to a minimum the time and effort needed to acquire these skills. Participants should 
be involved at every stage of monitoring and assessment.  
15. Efforts have to be made to mobilize private, voluntary and community resources, both in cash and services 
rendered. But effective national campaigns also require a significant allocation of state resources 
commensurate the priority attached to the elimination of illiteracy.  
16. The eradication of illiteracy is the responsibility of every citizen – leaders and people. Literacy work 
symbolizes in a powerful way the unity and solidarity of individuals and groups within a country and offers 
people from all walks of life the opportunity to help others learn and to widen their horizons.  
17. In a divided world, where understanding and co-operation often appears elusive and intangible, the moral 
imperative of the eradication of illiteracy can unite countries in the sharing of knowledge and in a common 
and achievable goal.  
18. A renewed dedication and effort at the national, regional and international level is required to overcome 
the intolerable situation in which hundreds of millions of people find themselves. The planetary dimensions 
and the unjust social and human implications of illiteracy challenge the conscience of the world. (Bhola 
1982:242-244) 
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8. National popular resolve sustains the political, legislative and administrative measures needed 
to support the campaign and raises it above partisan politics and changes in political 
viewpoints and personalities.  
9. While societies in the midst of profound and structural changes find a favorable climate for 
successful campaigns, all societies, irrespective of political systems, can activate forces for 
change and create a supportive political environment.  
17. In a divided world, where understanding and co-operation often appears elusive and 
intangible, the moral imperative of the eradication of illiteracy can unite countries in the 
sharing of knowledge and in a common and achievable goal (Bhola 1982:243-244). 
 
On the other hand, the Udaipur Declaration added a new tone, specifically, awareness about “the 
discrimination, oppression, and indignity that illiteracy breeds”:  
 
1. One out of every four adults in the world cannot read or write, victims of the discrimination, 
oppression, and indignity that illiteracy breeds. And yet, the clear lessons from efforts is [sic] 
that nationally motivated mass campaigns can banish illiteracy, regardless of the adversity of 
conditions a country faces.  
4. A literacy campaign is a potent and vivid symbol of a nation’s struggle for development and 
commitment to a just society. It creates a critical awareness among people about their own 
situation and about their possibilities to change and improve their lives.  
18. A renewed dedication and effort at the national, regional and international level is required to 
overcome the intolerable situation in which hundreds of millions of people find themselves. 
The planetary dimensions and the unjust social and human implications of illiteracy challenge 
the conscience of the world (243-244). 
 
Furthermore, the vague formulation of ‘political will’ and ‘the organizational principles’ in the 
general model for literacy campaign were replaced by more concrete recommendations directed to 
national policy makers and governments in the Udaipur Declaration which had been neglected in the 
general model in favor of the political party. To illustrate:  
 
7. Legislative measures and resolutions should reflect a national sense of urgency, define the 
order of priorities attached to the elimination of illiteracy, and set out the responsibilities and 
rights of citizens in taking part in the campaign and carrying out its priorities. 
11. Decentralized sharing of responsibility and decision-making in the administrative structure 
creates both participation and responsibility. Decentralization also implies that central 
authorities have well-planned roles in policy-making and supportive actions. A clear 
delineation of responsibilities at different levels means that planning and implementation 
decisions can be taken close to where the campaign operates (242-244). 
 
Overall, the Udaipur Declaration validated mass literacy campaigns and those who were to be 
involved in the campaigns, including conventional and unconventional policy actors and UNESCO, as 
recommended in the general model for literacy campaign, while neutralizing the ideological tone of 
the study report and further advancing the cause of literacy. 
Salient features of the general model for literacy campaign, thus, remained largely intact after 
the seminar and the Udaipur Declaration. They can be recapitulated as follows. First, the general 
model gave priority to ‘political’ success over ‘educational’ one as a precondition for the latter and 
was geared to prescribe ‘the technology’ for political success through the organization of literacy 
campaigns. Second, the general model clearly delineated the role of UNESCO in organizing literacy 
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campaigns, in particular, fostering and articulating ‘the political will’, and justified UNESCO’s 
support for literacy campaigns. Third, the general model also specified and justified the role of 
unconventional policy actors such as ‘the elite’, ‘the mass literacy organization’ and ‘the party 
organization’ in organizing literacy campaigns. These features were replicated in the Indian national 
literacy campaigns to which I turn next.  
Experimental Stage of the Indian National Literacy Campaigns  
In 1987, the Government of India established an autonomous body called the National Literacy 
Mission (NLM) under the Ministry of Human Resource Development (MHRD) “to impart functional 
literacy to non-literates in the age group of 15-35 years in a time bound manner” (MHRD 2009:1). In 
the following year, NLM undertook an “experiment with the ‘campaign mode’ of adult education 
programme” (Gupta 2005:223) in Ernakulam district, Kerala which served as a model for the 
subsequent Total Literacy Campaigns (TLCs) launched nationwide by NLM in the late 1980s and the 
early 1990s.  
NLM and the literacy campaign experiment in Kerala largely followed the general model for 
the planning and implementation of literacy campaign developed and disseminated by UNESCO. 
Dighe, an Indian literacy expert, summarizes lessons learned from the study report (Bhola 1982) in 
organizing mass literacy campaigns in India:  
 
One of the major findings of the study related to the importance of political will for the 
success of the literacy campaigns. Another aspect related to social mobilization of people 
from different walks of life. While underscoring the commitment of the socialist countries, 
the study also highlighted how even non-socialist societies were capable of ideological 
commitment and ability to draw upon the cultural, moral and spiritual resources of people 
by challenging them to action and mobilizing them around nationally defined issues 
(Dighe 2002:242). 
 
As Dighe indicates, Indian policy actors attempted to faithfully adopt the general model, especially, 
the key lessons learned from the study report – the importance of ‘the political will’, ‘social 
mobilization’, and ‘ideological commitment’ – as far as the situation permitted. For example, ‘the 
political will’ was institutionalized by the creation of NLM modeled on ‘the Supreme National 
Council for the Eradication of Illiteracy’ to set time-bound goals and targets, as recommended in the 
general model.  
However, not all the recommendations in the general model were adopted, given the general 
model’s predominant reference to the socialist system which was not compatible with the Indian 
democratic system.
6
 For instance, NLM was not empowered to make policy, change or create legal 
and administrative structures, as it proved impossible in the Indian politico-administrative system. Yet, 
                                                          
6
 The politico-administrative system in India, though a multiparty democracy in principle, had some points of 
likeness to the socialist system, especially in the period immediately after the independence in the 1950s. The 
existence of the Planning Commission as a de facto policy making institution without constitutional backing 
could be considered as a legacy of that period. An American monetarist economist, Milton Friedman, also writes 
in his memoirs that “India was socialist in its orientation” (Friedman and Friedman 1998:257), recalling his 
experience as an economic adviser to the finance minister of the Government of India in 1955. He continues:  
 
its intellectual atmosphere having been shaped largely by Harold Laski of the London School of Economics, 
and his fellow Fabians. A series of left-wing advisers, including Oskar Lange and Michael Kalecki from 
Poland, and Nicholas Kaldor and John Strachey from Britain, had visited India since independence. (257) 
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by creatively using the Societies Registration Act, 1860
7
, NLM and the entire administrative 
structures as well as the technical resource support system for the national literacy campaigns were 
established in parallel with public administration, as recommended in the general model. Moreover, 
while linking the administrative structures to political party organizations was formally avoided by 
making civil servants as heads of the administrative structures for the national literacy campaigns, 
instead of party officials, voluntary workers or non-civil servants were allowed to work for the 
administrative structures. In this connection, the National Policy on Education (NPE) does not 
preclude the involvement of political party organizations in literacy campaigns (MHRD 1998:11).
8
 
Gupta also suggests a likeness between the Indian national literacy campaigns and the electoral 
campaign strategy of the then leader of the National Congress Party, Rajiv Gandhi (see page 113 for 
further discussion) (Gupta 2005:221). In addition, contrary to the recommendations in the general 
model for making ‘the Supreme National Council for the Eradication of Illiteracy’ (NLM was the 
equivalent body in India) as the apex of both the administrative structures and the technical resource 
support system linked to the unique political party, the Directorate of Adult Education (DAE)
9
 was 
                                                          
7
 Obtaining the legal status of ‘society’ under the Societies Registration Act, 1860 is a basic requirement for an 
autonomous or non-governmental organization to receive public funds in India. The ‘society’ was a product of 
the British colonial period. Terry Johnson, a sociologist of professions, in his study of the development of the 
accountancy profession in Britain and its colonies (South Africa, Australia, New Zealand, Jamaica and India), 
discusses that the ‘societies’ of accountants were established in the British colonies to seek professional 
recognition in Britain against a background of the exclusive stance of the English Chartered Institutes vis-à-vis 
accountants in the British colonies. Johnson contends that in South Africa, for instance, “the roles of the 
Institute and Society were to some degree reversed. It was the Institute which opposed registration in a context 
where the ‘Society’ as the established empire body, pressed for local legislation guaranteeing its members a 
monopoly of accountancy work” (Johnson 1982: 201). In this respect, the societies were means for the 
accountancy profession in the British colonies to advance its status vis-à-vis chartered accountants in Britain. In 
India, the situation seemed more complicated with the confrontation between the emerging Institute-‘Society’ 
axis and the ‘Association’ and the ‘Trust’ registered under Companies Acts and Trusts Acts (202-203). Over 
years, the ‘Society’, ‘Association’ and ‘Trust’ extended membership beyond professions and now apply various 
cultural, educational, religious, and social autonomous or non-governmental organizations. In today’s Indian 
context, the ‘society’ refers to a legal status of an organization which is relatively easy to obtain, compared to 
other legal status such as ‘trust’ and ‘non-profit company’ under the Indian Trusts Act, 1882 and the Indian 
Companies Act, 1956. The Societies Registration Act, 1860 defines ‘societies’ as follows:  
 
Societies formed by memorandum of association and registration – Any seven or more persons 
associated for any literary, scientific, or charitable purpose, or for any such purpose as is described 
in section 20 of this Act, may, by subscribing their names to a memorandum of association, and 
filing the same with the Registrar of Joint-stock Companies form themselves into a society under 
this Act (Section 1, included in Abraham 2003). 
 
As ‘societies’ become a vehicle for public funds, they often lose flexibility in their operations that they 
originally enjoyed. Sinha in this regard distinguishes ‘societies’ established exclusively for public programs 
from other ‘societies’ by naming the former ‘government-operated non-governmental organization’ or GONGO 
(Sinha 2007:262-263). 
8
 NPE stated that:  
 
The whole nation has pledged itself, through the National Literacy Mission, to the eradication of illiteracy, 
particularly in the 15-35 age group through various means, with special emphasis on total literacy 
campaigns. The Central and State Governments, political parties and their mass organizations, the mass 
media and educational institutions, teachers, students, youth, voluntary agencies, social activist groups, and 
employers, must reinforce their commitment to mass literacy campaigns, which include literacy and 
functional knowledge and skills, and awareness among learners among learners about the socio-economic 
reality and the possibility to change it (MHRD 1998:11-12, the italics has been added by the author). 
9
 The Directorate of Adult Education (DAE)’s formal responsibility was to provide academic and technical 
resource support to NLM. Specifically, DAE was to perform the following functions which seemed to overlap 
the ones of the NLM:  
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created within MHRD to guide and supervise the technical resource support system in parallel with 
NLM. Figure 2 shows the administrative structures and technical resource support system established 
for the Indian national literacy campaigns.   
 
 
Figure 2: Administrative Structures (the left stream) and Technical Resource Support System 
(the right stream) Established for Indian National Literacy Campaigns
10
 
 
Notwithstanding the difference of the Indian politico-administrative system from the socialist 
system on which the general model was based, Indian policy actors attempted to put in practice the 
recommendations for ‘social mobilization’ and ‘ideological commitment’ as faithful as possible. For 
instance, as ‘structures of mass participation’, district-level administrative structures (District Literacy 
Committees, Zilla Saksharata Samitis (ZSSs), registered as ‘societies’) were created and became 
responsible for establishing ‘three-legged management structures’ at subdistrict (block, cluster, 
village) levels and conducting ‘study and diagnosis of preconditions’ (one of the eleven steps in 
planning and implementing a literacy campaign, according to the general model, see pages 95-96) or 
‘door-to-door survey’ in the Indian terminology. To mobilize ‘the masses’, various sensitization and 
‘environmental building’ activities were carried out. And successful literacy campaigns in terms of 
                                                                                                                                                                                    
 
 Provision of academic and technical resource support for implementation of various programmes of the 
National Literacy Mission  
 Development of teaching -material 
 Organisation of training and orientation programmes keeping in view the needs of ongoing programmes in 
the field.  
 Monitoring of the progress and status of literacy campaigns.  
 Production of media and harnessing of all kinds of electronic, print, traditional and folk media for 
furtherance of the objectives of the National Literacy Mission.  
 Printing and publishing of different Literacy Campaigns success stories  
 Coordination, collaboration and networking with all the resource centres and other organizations and 
agencies.  
 Analysing the findings of the Evaluation and Research activities concerning the literacy campaigns.  
 Professional, academic and technical guidance concerning literacy activities and monitoring of Jan Shikshan 
Sansthans (JSSs).  
 Implementing UNFPA assisted project namely, "Population and Development Education in Post Literacy 
and Continuing Education" through State Resource Centres.  
(http://www.nlm.nic.in/manstru_nlm.htm, Directorate of Adult Education, accessed on 30 September 2004) 
10
 http://www.nlm.nic.in/manstru_nlm.htm, accessed on 1 October 2004.  
 
102 
 
social mobilization were given recognition in the mass media. Key messages and ideas about ‘total 
literacy’ were communicated in those activities, and thereby demonstrating ‘ideological commitment’. 
Since Indian policy actors attempted to replicate the three lessons learned from the study 
report as faithfully as possible – the institutionalization of ‘the political will’ at all levels, the 
establishment of structures of ‘social mobilization’ at local levels, and the demonstration of 
‘ideological commitment’ through various sensitization and ‘environmental building’ activities – 
rather than teaching-learning activities, it may well be argued that the Indian literacy campaigns also 
prioritized ‘political’ success as a precondition for ‘educational’ success as in the case of the general 
model. As a testimony, Dighe notes that “[w]hether adults acquired literacy skills was not all [sic] 
important” (Dighe 2002:246). Likewise, an evaluation of the Indian national literacy campaigns 
commissioned by MHRD identified the following weaknesses in ‘educational’ perspective: (i) 
training was not literacy primer-specific; (ii) planning for training was inappropriate; (iii) training 
needs were poorly identified; (iv) appropriate training methods were not used; (v) training support 
system was insufficient; (vi) relevant training materials, especially in local language/dialect, were not 
available; (vii) organizational and management training was absent; (viii) monitoring, evaluation and 
documentation were inadequate; and (ix) number of participants in training was unmanageable 
(MHRD 2001:120). 
These weaknesses in ‘educational’ perspective appeared common among member states 
which experimented literacy campaigns based on the general model. It was probably in response to 
these weaknesses shared by member states that UNESCO organized a series of expert meetings and 
workshops in the late 1980s and the early 1990s to develop training manuals. There were at least three 
sets of training manuals for literacy and NFE personnel developed and disseminated through the 
Technical Co-operation among Developing Countries (TCDC, see Chapter 3) – APPEAL Training 
Materials for Literacy Personnel (ATLP, 1989-1990), APPEAL Training Materials for Continuing 
Education Personnel (ATLP-CE, 1993), and APPEAL Training Manuals for Planning and 
Management of Literacy and Continuing Education (AMPM, 1994). From these transnational 
regulatory activities a peculiar concept of M&E equated with statistical data collection and analysis 
emerged.  
Development of Training Manuals through the Technical Co-operation among 
Developing Countries 
In 1990 and 1991, UNESCO’s regional program, the Asia-Pacific Programme for Education for All 
(APPEAL), funded a series of regional and sub-regional expert workshops to develop and validate the 
APPEAL Training Manuals for Planning and Management of Literacy and Continuing Education 
(AMPM).
11
 The Manuals aimed to address “the absence of systematic arrangements of planning and 
                                                          
11
 The Preface to the APPEAL Training Manuals for Planning and Management of Literacy and Continuing 
Education (AMPM) recorded the context in which the Manuals were developed:  
 
Firstly, UNESCO Principal Regional Office for Asia and the Pacific (PROAP) organized a Sub-Regional 
Workshop on Planning Strategies for Literacy and Non-formal Education, on 3-10 September 1990 in 
Quezon City, the Philippines, and developed the draft APPEAL Manual for Planning and Management of 
Literacy and Continuing Education (AMPM). The draft was then revised and improved by the Expert 
Meeting held in Thailand, on 15-19 April 1991. The manual has attempted to combine theory and practice 
of Planning and Management of Literacy and Continuing Education in the Asia and Pacific Region. Since 
this manual is the outcome of the concerted efforts of a large number of field functionaries as well as 
experts in literacy and continuing education in the Region, UNESCO would like to express its heartfelt 
thanks to all of them for their valuable contributions. (UNESCO 1994: Preface) 
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management in these areas [literacy and continuing education]” (UNESCO Principal Regional Office 
for Asia and the Pacific 1994c: Preface). AMPM comprised the following four volumes: 
 
(i) Volume I: Policy Framework for Literacy and Continuing Education 
(ii)Volume II: Planning for Literacy and Continuing Education 
(iii) Volume III: Management of Literacy and Continuing Education 
(iv) Volume IV: Monitoring and Evaluation of Literacy and Continuing Education 
 
As suggested above, AMPM presented a unique concept of ‘management’ (Volume III) 
separated from ‘planning’ (Volume II) and ‘monitoring and evaluation’ (Volume IV) which were 
considered as the exercise of statistical data collection and analysis, as opposed to the classical 
concept of ‘management’ formulated as POSDCORB (Planning, Organizing, Directing, Co-ordinating, 
Reporting and Budgeting) (Gulick and Urwick 1937, quoted in Pollitt 1990(1993):4). AMPM made 
no reference to ‘budgeting’. In this regard, Pollitt maintains in his study of public management 
reforms in the UK that ‘management’ is defined “very much in the interests of managers themselves 
to promote a set of beliefs which highlight the special contribution of management and thereby justify 
management’s special rights and powers” (Pollitt 1990(1993):9-10). Viewed in this light, it is possible 
that AMPM, especially Volume III which directly dealt with ‘management’ of literacy and continuing 
education, reflected interests of managers, in this case, UNESCO and “a large number of field 
functionaries as well as experts in literacy and continuing education” (UNESCO Principal Regional 
Office for Asia and the Pacific 1994c: Preface) involved in mass literacy campaigns and the 
production of AMPM.  
Generally, M&E is considered as management practice involving “the collection of 
information about the extent to which programme goals are being met” and “decisions about what 
action will be taken if performance deviates unduly from what is desired” (Hogwood and Gunn 
1984:220-1). On the other hand, the concept of M&E as statistical data collection and analysis 
excluded program goals and corrective measures to put program actions back on track. We may see in 
this concept an influence of centralized planning as technical economic management practice in the 
socialist system on which the general model for the planning and implementation of literacy campaign 
was based, rather than political processes in democratic systems. It may not be coincidental, in this 
connection, that UNESCO’s statistics are “to measure and compare the spread of mass education and 
literacy…mainly in relation to plan-oriented “development policies”” (Cussó 2006:533), as we have 
discussed in Chapter 3  
Relatedly, UNESCO’s programs and activities were monitored and evaluated primarily by the 
degree of adoption (or ‘the spread’) of UNESCO’s models, prototype materials and recommendations 
for national literacy and NFE policies and programs, including “evidence of national policies [on 
literacy and continuing education] in nearly all the countries” (UNESCO Principal Regional Office 
for Asia and the Pacific 1989a:9). Fairly in line with this M&E practice, AMPM fleshed out details to 
facilitate the creation of new administrative structures and technical resource support systems 
dedicated to literacy and continuing education in parallel with public administration, based on the 
‘socialist’-driven organizational principles recommended in the general model. In the case of 
UNESCO’s science programs, Finnemore makes a similar observation – UNESCO’s policy advice 
and technical assistance centered on the creation of science policy organizations or bureaucracies 
empowered to make and coordinate science policy in member states by propagating the idea that 
member states should have a science policy (only a few member countries had science policy when 
UNESCO’s science programs started in 1955) (Finnemore 1993:595). From this perspective, M&E 
primarily concerned data collection and analysis regarding the spread or the distribution of what was 
planned as inputs – programs, bureaucracies, materials, etc.  
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Separating from ‘planning’, ‘monitoring and evaluation’, and ‘budgeting’, Volume III of 
AMPM elaborated practical details of ‘management’ based on the organizational principles set forth 
in the general model. In particular, AMPM converted the organizational principles in text and abstract 
conceptual figure presented in the general model into more common tools used by policy actors such 
as organizational charts. In addition, AMPM broke down ‘management’ into the following five areas: 
(i) organizational arrangements; (ii) management processes; (iii) personnel development; (iv) 
technical resource development; and (v) co-ordination and linkages.  
Below, I summarize the five areas described in AMPM and discuss how ‘management’ in 
AMPM exclusively focused on organizational aspects, while ignoring ‘educational’ dimensions 
altogether, including literacy and learning achievements.  
  
(i)Organizational arrangements. AMPM converted the rather abstract formulation of the five 
organizational principles presented in the general model (see page 95) into practical organizational 
charts. One example was Figure 3 which embodied two of the organizational principles, including: 
“[t]he elite should have the will and dispatch to change, modify, eliminate and create legal and 
administrative structures”; and “[t]he literacy organization created should not be linked to one 
ministry or department (such as the ministry of education or department of economic planning, etc.) 
but should be so placed within government structure that it can demand identification with the support 
from all the various organs of the state” (Bhola 1982:224-225). 
 
 
Figure 3: Organizational Arrangements for Literacy and Continuing Education Presented in 
AMPM (UNESCO Principal Regional Office for Asia and the Pacific 1994c:5) 
On closer examination, Figure 3 was meant to present self-contained organizational arrangements 
divided into two streams – administrative and technical support – with a box at the top of the 
organizational hierarchy indicating nothing but the title of the chart. This was probably because “[t]he 
literacy organization created should not be linked to one ministry or department” but to ‘a National 
Planning Group’ presented in another organizational chart (Figure 4) which was supposed to direct 
the administrative structure and the technical resource support system established at national, state, 
local and field levels. Two of the five organizational principles set forth in the general model 
concerned Figure 4: “[a] harmonious balance should be established between centralized direction and 
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decentralized initiative and implementation”; and “[a] mass literacy organization should be created 
(especially in countries wherein political parties – or the Party – do not play a mobilization role) to 
provide opportunities to the people for mass participation” (Bhola 1982:224-225). These figures were 
accompanied by the description of functions of each of the boxes in the organizational charts.  
 
 
Figure 4: National Management Framework for Literacy and Continuing Education Presented 
in AMPM (UNESCO Principal Regional Office for Asia and the Pacific 1994c:9) 
 
(ii)Management processes: AMPM introduced new ‘basic principles of people-oriented 
management processes’, including: (i) decentralized decision-making; (ii) participatory management; 
and (iii) community involvement (UNESCO Principal Regional Office for Asia and the Pacific 
1994c:16-19). These basic principles seemed to apply particularly ‘local level organizations’ and 
‘field level activities community involvement’ presented in Figure 4, as the other ‘bodies’ and 
‘centres’ were dealt with in the sections on ‘personnel development’ and ‘technical resource 
development’ respectively. Apart from the basic principles, little guidance was provided as to what 
should be managed or decided at decentralized levels and for what purposes, not to mention how to 
manage the “implementation of developmental and instructional actions” (Bhola 1982:212).  
(iii)Personnel development: AMPM formulated a new classification of ‘literacy and 
continuing education personnel’ deployed by the administrative structure and the technical resource 
support system for literacy and continuing education, whereas the general model only referred to 
broad organizational actors such as ‘the party organization’, ‘mass literacy organizations’, and 
‘administration structures’. The following three categories of ‘literacy and continuing education 
personnel’ were identified:  
 
 Level A: senior administrators and policy makers (those who make policy and implement the 
training system) serving on ‘National Planning Group’, ‘national co-ordinating bodies’ and 
‘national resource centres’ 
 Level B: provincial/district supervisors including trainers of trainers (those who train 
supervisors, trainers and instructors) working for ‘state co-ordinating bodies’ and ‘state 
resource centres’ 
 Level C: instructors and trainers/teachers (those who teach learners directly) (UNESCO 
Principal Regional Office for Asia and the Pacific 1994c:26) at ‘local resource centres’ and 
‘field agencies, local knowledge, local educational parameters’ 
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It is worth noting that in AMPM only generalized ‘training system’, ‘trainers’, ‘instructors’ and 
‘learners’ were mentioned without making specific reference to literacy and continuing education 
programs. As a result, what the ‘training’ was about and what qualifications these categories of 
personnel should have were not clear. Although AMPM was supposedly to address weaknesses in 
mass literacy campaigns, those in ‘educational’ perspective – training needs analysis and planning, 
training content, methods, and materials, etc. – were not tackled in AMPM. This may be related to the 
emphasis of the general model on ‘political’ successes as a precondition for ‘educational’ successes. 
(iv)Technical resource development: AMPM listed up some specific tasks involved in 
technical resource development, including: (i) designing the curriculum; (ii) development of learning 
materials; (iii) production of learning materials; (iv) distribution of learning materials; and (v) 
evaluation and renewal of curriculum and learning materials (UNESCO Principal Regional Office for 
Asia and the Pacific 1994c:37). However, these tasks were not necessarily specific to literacy and 
continuing education and could apply any kinds of education and training activities. Instead of 
elaborating what should be in curriculum and learning materials for literacy and continuing education 
and how curriculum and learning materials should be developed, AMPM focused on the question of 
who should assume the tasks (‘technical resource support system’ comprising national, state, local and 
field level resource centres).  
(v)Co-ordination and linkages: AMPM provided certain justifications for not specifically 
dedicating to literacy and continuing education, asserting that “literacy and continuing education 
programs….need to lose their individual identity at the operational level” because “literacy and 
continuing education programmes also should function as a multi-sectoral activity working in close 
co-ordination with other developmental programmes” (UNESCO Principal Regional Office for Asia 
and the Pacific 1994c:47). Thus, the need for multi-sectoral coordination and linkages to other 
development programs was discussed. Yet, AMPM eluded the questions of how the administrative 
structure and technical support system established at different levels should be coordinated and linked 
and how multi-sectoral coordination and linkages would improve literacy and continuing education 
programs from ‘educational’ perspective.  
 
In sum, AMPM presented a peculiar concept of ‘management’ covering organizational 
arrangements, management processes, personnel development, technical resource development, co-
ordination and linkages which were further defined in specific ways: 
 
(i) ‘organizational arrangements’, not in the sense of defining the responsibility of each 
organizational entity for achieving goals and objectives, but in the sense of creating 
‘appropriate organizational structures’ (i.e., “administrative structures and technical support 
system”) at national, provincial/district and local levels, rather for their own sake (UNESCO 
Principal Regional Office for Asia and the Pacific 1994c:3); 
(ii) ‘management processes’, not in the sense of making the best use of resources to achieve goals 
and objectives, but in the sense of decentralized and participatory decision-making, 
community involvement, mass mobilization and campaigning (UNESCO Principal Regional 
Office for Asia and the Pacific 1994c:16; 18; 19; 20); 
(iii) ‘personnel development’, not in the general sense of staff development, but in the sense of 
identifying different categories of personnel, training agencies and institutions, and kinds of 
training they would need (UNESCO Principal Regional Office for Asia and the Pacific 
1994c:25); 
(iv) ‘technical resource development’ in terms of assigning different tasks of technical resource 
development to different organizational entities in the technical support system, rather than 
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what should be the content of technical resource and how it should be developed (UNESCO 
Principal Regional Office for Asia and the Pacific 1994c: 39-40); 
(v) ‘co-ordination and linkages’ in terms of “networking of implementing agencies” operating 
across different sectors, instead of coordination and linkages of programs and activities 
(UNESCO Principal Regional Office for Asia and the Pacific 1994c:48-51). 
 
This concept of ‘management’, which most likely reflected the interest of UNESCO and participating 
national experts of member states, can be characterized as ‘people-oriented’, as AMPM claimed, with 
a view to garnering support and achieving ‘political’ successes, by concerning exclusively the 
structuring of relationships among different categories of ‘personnel’ with different responsibilities 
working for organizations established at different levels and in different streams, and coordinating and 
networking with other sectoral organizations at respective levels to mobilize, organize and manage the 
masses. On the other hand, AMPM provided little guidance on the ‘management of literacy and 
continuing education programs’, especially their ‘educational’ dimensions, for ‘the eradication of 
illiteracy’.  
It was probably because of the lack of guidance on educational aspects of literacy and 
continuing education programs, coupled with the narrow concept of ‘management’ exclusively 
focusing on the mobilization, organization and management of people to gather support and separated 
from ‘budgeting’, ‘planning’ and ‘monitoring and evaluation’ associated with statistical data 
collection and analysis, that the Government of India had to develop its own concept and practice of 
‘management’ integrating M&E and resource allocation embedded in India’s multi-party democracy. 
On the other hand, the Government of India largely replicated AMPM on the organizational aspects of 
literacy and continuing education programs, possibly because these aspects were monitored and 
evaluated under UNESCO’s programs and activities.  
Management and M&E of the Indian Total Literacy Campaigns (TLCs) 
Management of educational aspects of literacy and continuing education programs and M&E were in 
practice inseparable. Viewed in this light, one of the possible reasons that AMPM did not touch upon 
‘educational’ aspects of literacy and continuing education programs may be related to the difficulties 
in reaching a consensus on ‘an acceptable level of literacy’ that have been discussed in Chapter 3.  
Indeed, the levels of literacy achievements prescribed by the National Literacy Mission 
(NLM) for its Total Literacy Campaigns (TLCs) were controversial, as they were set at undemanding 
or ‘fragile’ levels which could easily be achieved but were too rudimentary to be functional in 
learners’ daily lives.12 The Arun Ghosh Committee which evaluated TLCs in 1994 reported that 
                                                          
12
 The National Literacy Mission (NLM) prescribed three levels of literacy achievements, as follows:  
 
Level 1: Ability to 
 Read and write words/sentences using most frequent letters and vowel signs 
 Read and write numbers up to 50 
 Write one’s own name 
 
Level II: Ability to  
 Read and write words and sentences having almost all the letters, all vowel signs and some conjunct 
letters 
 Read and write numbers up to 100 and do simple addition and subtraction up to 100 
 Write names of family members and one’s address 
 
Level III: Ability to 
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“[t]here is real fragility in literacy achievements and thus very serious problem of relapse of neo-
literates even in districts where there have been successful TLCs” (Department of Adult Education 
1994, quoted by Daswani 2002:238). Daswani also contends that “[t]he basis for specifying the levels 
of competencies in reading, writing and numeracy is not clear” (Daswani 2002:238).  
Nonetheless, the literacy curriculum developed for TLCs seemed to aim at a higher level of 
literacy achievements. What proved inadequate from educational perspective was the total (200) hours 
of learning and the pedagogical approach envisaged in TLCs. Daswani, for instance, remarks that 
“[t]here is no research evidence to support the implicit assumption that the TLC curriculum can be 
acquired within the stipulated time-period” (Daswani 2002:238). Rampal, on the other hand, argues 
that the pedagogic approach (Improved Pace and Content of Learning (IPCL)) used in TLCs 
(especially for the development of teaching-learning materials) was inappropriate for adult literacy 
and numeracy acquisition (Rampal 2002: 161-163). Moreover, NLM’s guidelines suggest that the 
literacy primers developed for TLCs were intended for learners’ self-learning and evaluation rather 
than for use in teaching-learning activities guided by literacy teachers. The guidelines particularly 
noted that self-learning and evaluation “would enable the learner to perceive his/her own pace and 
progress of learning and should heighten his/her motivation” (NLM, n.d. a, Guidelines for Final 
Evaluation of TLC Districts, p.1). With these educational dimensions taken into account – even 
though the literacy curriculum for TCLs required a longer period of learning, and in this respect, well-
structured teaching-learning activities assisted by literacy teachers could have complemented the 
inadequate length of learning for the literacy curriculum developed for TLCs, illiterate adult learners 
were often left on their own to acquire competencies in reading, writing and numeracy within the 
unusually short duration of TLCs – it should come as no surprise, therefore, that “[t]here is real 
fragility in literacy achievements and thus very serious problem of replace of neo-literates even in 
districts where there have been successful TLCs”.  
If the basis for prescribing the levels of literacy achievements was not clear, so was the 
methodology for measuring literacy achievements. This was obvious in the way performance targets 
were set and achievements against the targets were measured for each district implementing TLCs. 
The guidelines stipulated that before launching TLCs in each district, a participative survey should be 
conducted by the District Literacy Committee (Zilla Saksharata Samiti (ZSS)) “to determine exact 
number of non-literate” which would be used to establish performance targets for the district (NLM, 
n.d. a, Guidelines for Final Evaluation of TLC Districts, p.9).  
However, the coverage of the participative survey in the district (e.g., blocks, villages), not to 
mention other field-level activities, could be decided at ZSS’s discretion. That is, the total number of 
non-literates identified in the survey could be either comprehensive (all the blocks and villages in the 
district) or partial (only some blocks and villages in the district), influencing the estimation of the 
district literacy achievement rate (the percentage of the number of learners who achieved the 
prescribed levels of literacy against the total number of non-literates identified in the survey). It was 
easier for ZSS, for example, to set performance targets with partially identified non-literates and to 
measure achievements against the undemanding targets. As we shall see below, the practice of linking 
the reported achievement to the allocation of resources for the next phase of TLCs adversely impacted 
on the setting of performance targets and measurement of performance by ZSS.   
Linking the results of external final evaluation of TLCs in the district to the allocation of 
resources for the next phase, in fact, exacerbated what Dighe calls ‘politics of evaluation’ (Dighe 
                                                                                                                                                                                    
 Read and comprehend a small passage (unknown text/newspaper heading, road signs) 
 Compute simple problems involving multiplication and division 
 Apply skills of writing and numeracy in day to day activities (writing letters, filing forms, etc.) 
(NLM Presentation on National Level Monitoring of Literacy and Continuing Education, 2001) 
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2002:247). ‘Politics of evaluation’ refers to the practice of strategically using the results of evaluation 
to justify allocation or non-allocation of resources to districts. In this context, Dighe questions the 
degree of neutrality, objectivity and transparency in the final evaluation processes. Mathew’s findings 
which point to striking differences between the results of the final evaluation reported by NLM and 
the results of the survey conducted by the National Sample Survey Organization (NSSO), indeed, 
reinforce Dighe’s doubts. Mathew maintains that “[s]tates that are among the worst, in NLM 
assessment, in target achievement, transition to PLC, and backlog to be covered, are those topping the 
list with most dramatic increase in literates, by the NSSO and vice versa” (Mathew 2002:229). 
Relatedly, Dighe discusses ‘deleterious effects’ of the politics of evaluation that “only encouraged 
falsification of data to the point that TLCs lost their credibility in the eyes of the public at large” 
(Dighe 2002:247).
13
 Partly because of the politics of evaluation and partly because of frequent 
changes in the national level performance targets, adult literacy achievements under TLCs were not 
clear.
14
 
Management of the Total Literacy Campaigns  
The politics of evaluation may be, in fact, a natural consequence of the two knowledge-based 
instruments for transnational regulation developed and disseminated under UNESCO’s programs and 
activities that we have seen above. The general model for the planning and implementation of literacy 
campaign and the APPEAL Training Manuals for Planning and Management of Literacy and 
Continuing Education (AMPM) both justified the establishment of the administrative structure and 
                                                          
13
 Another deleterious effect in relation to the Census was also cited in an article in the Frontline. Specifically, 
during the Census 2001 enumeration, learners who participated in TLCs were pressured to report themselves as 
‘literate’ even though they hardly acquired literacy. According to the article:   
 
Wherever mass mobilisation for literacy campaigns had taken place in the 1990s, it would have become 
more difficult for non-literate women to report themselves as non-literate than was the case before the 
campaign. In a neighbourhood milieu, where women had been enrolled as learners in significant numbers in 
literacy campaigns, it would have been difficult for many of them who had not acquired literacy to report 
themselves as non-literate (Frontline 18 (8), April 14-27, 2001). 
14
 Probably for this reason, NLM reported its achievements without focusing on ‘newly literate adult population 
between 15 and 35 years old’, the target population of TLCs. Instead, NLM summarized its achievements by 
November 2003 as follows: 
 
 Up to November, 2003, Literacy Campaigns have been launched in 596 districts, out of which 
191 districts are in Post Literacy programmes and 238 districts in continuing education phase.  
 Literacy projects sanctioned so far under all the schemes of NLM are estimated to cover more 
than 150 million neo-literates in the age group 9-35.  
 Of them, nearly 106.64 million learners have been enrolled under literacy campaigns.  
 More than 106.7 million have already been made literate under all programs of NLM.  
 60% learners are female and 40% are male.  
 24% learners belong to Scheduled Caste and 13% belong to Scheduled Tribes.  
 The cumulative number of literacy volunteers mobilized since the launching of literacy 
campaigns exceeds 10 million. (http://www.nlm.nic.in/chalachi_nlm.htm, Challenges and 
Achievements, accessed on 30 September 2004) 
 
As shown above, NLM reported that its programs covered ‘596 districts’ (almost all districts in India) but it did 
not report how well those districts performed in terms of progress in adult literacy achievements. Likewise, 
NLM stated that the programs reached ‘more than 150 million neo-literates in the age group 9-35’ but it did not 
report how many ‘illiterate target group population (15-35 years old)’ benefited from the programs. Further, in 
the light of the official adult literacy rate (61% in 2001), NLM’s claim that ‘more than 106.7 million have 
already been made literate under all programs of NLM’ sounds highly questionable, provided that ‘106.7 million’ 
was more than one-third of 271 million illiterate adults reported in 1991 (the then adult literacy rate was 
48.54%). All these indicate that adult literacy achievements were rather unsatisfactory.  
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technical support system for literacy and NFE programs in parallel with public administration and 
prioritized ‘political’ successes over educational ones. ‘Political’ successes were particularly 
important in multi-party democracies like India where those who are elected by the people can get 
involved, in principle, in decision-making about resources which are critical to make the 
administrative structure and technical support system functional. And in making decisions about 
resources, why resources are required needs to be justified. In this regard, evaluations can generate 
seemingly objective and credible information to justify resources, especially when evaluations are 
believed to be the exercise of scientific and objective statistical data collection and analysis. This may 
be one of the reasons that AMPM presented M&E as the exercise of statistical data collection and 
analysis, while avoiding reference to resources (budgeting) altogether.  
Since both the general model and AMPM lacked practical instructions on financing for 
literacy campaigns and operational procedures specifying how funds should be allocated to which 
institutions, these needed to be determined. When the Government of India decided to implement 
TLCs nationwide based on the experiment in Ernakulam district, Kerala, it chose one of four central 
fiscal transfer mechanisms to state governments, the Centrally Sponsored Scheme (CSS) to finance 
TLCs. CSS is a categorical matching grant program in which the central government defines special 
purposes and socioeconomic issues to address and requires state governments to contribute 25% of 
the total program budget (McCarten 2003:2005-260). I discuss further below implications of the 
choice of CSS for TLCs from political perspective. For the present discussion, suffice it to say that 
this financing mechanism allowed the central government (i.e., Ministry of Human Resource 
Development (MHRD) and NLM) to exert strong influence and control over the design and 
implementation of TLCs at the expense of state governments and local self-governments (Panchayati 
Raj Institutions (PRIs)). The central government’s influence and control also extended to M&E, 
which likely gave rise to the politics of evaluation. I now turn to the mechanisms through which the 
central government exerted influence and control. 
Like other CSSs, TLCs were designed and implemented in accordance with the guidelines 
prepared by the central government (i.e., MHRD, NLM) which specified procedures for allocating 
resources, establishing organizations, conducting field-level activities and M&E. As a CSS, TLCs 
shared a number of features with other CSSs. For example, under TLCs, the district functioned as the 
key administrative unit
15
 in terms of resource allocation, organizational set-up, implementation of 
activities, and M&E. In particular, the District Literacy Committee (Zila Saksharata Samiti (ZSS)), a 
‘society’, established and led by the District Collector (the Indian Administrative Service (IAS)16 
                                                          
15
 District administration plays a key role in implementing public programs in India. District administration has 
roughly two functions: (i) social and economic development; and (ii) revenue collection and maintenance of law 
and order. Public programs for social and economic development are generally operated by functional offices 
which are supervised by departments and other bodies of the central and state governments. Examples of the 
district-level functional offices include the Rural Development Agency, the Panchayat and Rural Development 
Office, the Tribal Development Office, and the District Education Office, to name just a few. The function of 
revenue collection and maintenance of law and order, on the other hand, is performed by the Collectorate 
headed by the District Collector. In some states, these two functions overlap, while in others they are clearly 
demarcated. However, with the growth of public programs for social and economic development, the District 
Collector has increasingly assumed the responsibility of operating public programs. For example, Fadia and 
Fadia contend that “[w]ith the advent of independence and five year plans, his [District Collector] 
responsibilities as a development officer have taken precedence over his traditional functions [revenue 
collection and maintenance of law and order]” (Fadia and Fadia 2006:476; cf. Sinha 2007). The state 
governments have considerable discretion in determining the role of the District Collector. 
16
 Indian Administrative Service (IAS) is one of the three All India Services (the two others include the Indian 
Police Service (IPS) and the Indian Forestry Service (IFS)) which serve both the central and state governments. 
IAS has its predecessor, the Indian Civil Service (ICS) created during the British rule. IAS largely inherited the 
structural characteristics of ICS which are summarized by Fadia and Fadia as follows: “an open entry system 
based on academic achievement, elaborate training arrangements, permanency of tenure, responsible generalist 
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Officer), received funds from NLM to make necessary organizational arrangements below the district 
level and to conduct communication, sensitization, mobilization, and teaching-learning activities on 
the ground.
17
 
For supervisory purpose, the guidelines stipulated that the State Literacy Mission Authorities 
(SLMAs) should be established at the State Directorate of Adult Education,
18
 which was also similar 
to other CSSs. SLMA was supposed to be a “bod[y] registered under the Societies Registration Act 
with an SLMA Council headed by the Chief Minister of the State Government, and an Executive 
Committee headed by the Chief Secretary/State Education Secretary”. The guidelines further 
specified that SLMA General Council and Executive Committee would be composed of “non-
governmental organizations, eminent educationists, social activists, elected representatives, 
programme implementers, representative of the Continuing Education Department of Nodal 
Universities and the Government of India nominees” with membership of civil servants not exceeding 
50%.
19
 Contrary to the detailed provisions, SLMA’s supervisory responsibility remained nominal in 
practice without clear delineation of roles and responsibilities between SLMA and NLM.
20
 Partly for 
this reason, once funds were transferred to ZSSs, ZSSs were scarcely subject to guidance and control 
in defining and conducting field-level activities, reaching target populations, and reporting how the 
                                                                                                                                                                                    
posts of central, provincial and district levels reserved for members of the elite cadre alone, a regular, graduated 
scale of pay with pension and other benefits, and a system of promotion and transfers based on predominantly 
on seniority.” (Fadia and Fadia 2006:623) On appointment, IAS officers are posted to different state cadres 
including key posts in district administration (e.g., maintenance of law and order, collection of revenue, 
regulation of trade, commerce and industry, welfare activities, development and extension). Moreover, the 
majority of them serve the central government more than one term (633). IAS is under the ultimate control of 
the central government whose powers concern the recruitment and the imposition of penalties, compulsory 
retirement, removal and dismissal. On the other hand, powers to transfer and suspend IAS officers in the states 
rest with the state governments. The state governments are also responsible for salary and pension of IAS 
officers following the uniform pay scales. (618) Because of these arrangements, there is a contentious question 
as to whether IAS officers are loyal to the central government or the state governments (cf. Frontline 18(17), 
August 18-31, 2001). The State Civil Service, by contrast, is entirely under the control of the state governments 
(Fadia and Fadia 2006:664). The State Civil Service officers generally fill the posts under the key posts filled by 
IAS officers. 
17
 The TLC guidelines allowed considerable discretion for District Literacy Committees (ZSSs) in defining 
field-level activities, actors involved and structures set up at the district, block and village levels for carrying out 
the activities, and data collection for establishing a baseline and monitoring the activities. Field level activities 
under TLCs comprised the following: At the preparatory stage (i) initial consultation with political parties, 
teachers, students and cultural groups, consensus building and constitution of a core team; (ii) the creation of 
‘the three-legged management structure’ composed of ‘popular committees from district to village levels’ 
(MHRD 2001:119); (iii) organization of ‘door-to-door’ surveys and identification of non-literate adults, 
volunteer teachers and master trainers; (iv) communication to mobilize community people, sensitize literate 
community people to volunteer, and motivate illiterate adults to learn; At the teaching-learning stage: (i) 
development of teaching-learning materials, in particular, three-grade literacy primers combining ‘workbook, 
exercise book, tools of evaluation of learning outcome, certification etc.’ and ‘motivation-oriented’ books for 
neo-literates and adults “in accordance with the new pedagogic technique of “Improved Pace and Content of 
Learning” (IPCL)” (MHRD 2001: 118); (ii) training of volunteer teaching forces (key resource persons who 
trained master trainers; master trainers who trained volunteer teachers; and volunteer teachers); (iii) learners’ 
learning and self-evaluation for the total hours of 200 spread over 6 to 8 months; (iv) monitoring 
(http://nlm.nic.in/tlc.htm, Total Literacy Campaign, accessed on 30 September 2004). ZSSs, especially District 
Collectors who headed ZSSs, had substantial discretion over, for instance, the composition of their ZSSs, the 
establishment of the three-legged management structure, the coverage of door-to-door survey, the 
communication strategy, as well as the curriculum, the content of the literacy primers and books, the evaluation 
standards, the profile and selection process of volunteer teaching forces.  
18
 The state-level branch of the Directorate of Adult Education (DAE) of the Ministry of Human Resource 
Development (see page 100-101, footnote 9 on DAE). 
19
 http://nlm.ni.in/state_lit_mis.htm, State Literacy Mission Authority, accessed on 30 September 2004. 
20
 The latest guidelines (under the Eleventh Five Year Plan (2007-2012)) acknowledged that the earlier 
administrative structures of the programs lacked involvement of the state governments (MHRD 2009:2). 
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funds were utilized. This was evidenced by, for example, “charges of financial misappropriation 
against the ZSSs in some districts” (Dighe 2002:244).  
Notwithstanding the lack of guidance and control to ensure that funds were utilized to achieve 
performance targets, the central government adopted a management technique called Management-
by-Objective (MBO) to set clear objectives (performance targets) for ZSSs and reward or sanction 
them against the performance targets. ZSSs (districts)’ performance measured against the 
performance targets that I have discussed above was to furnish a basis for rewarding or sanctioning 
ZSSs. This practice of M&E was close to the standard concept of M&E involving “the collection of 
information about the extent to which programme goals are being met” and “decisions about what 
action will be taken if performance deviates unduly from what is desired” (Hogwood and Gunn 
1984:220-1).  
MBO under TLCs consisted of two elements: (i) the appraisal of a district TLC proposal 
between NLM and ZSS (specifically, the head of ZSS, the District Collector), in which performance 
targets (literacy achievement rates at the district level) were established; and (ii) performance 
evaluation (measurement of literacy achievements at the district level) of ZSS. The guidelines 
specified that the ‘literacy achievement rate’ established through performance evaluation under TCLs 
was used as a basis for assessing the preparedness and setting performance targets for the next phase 
of TLCs (NLM, n.d. a: 13). Dighe adds that “[c]ampaign districts were categorized into ‘A’, ‘B’, ‘C’, 
and ‘D’ categories on the basis of their literacy attainments, and funds for continuance of the 
campaigns were determined by this classification” (Dighe 2002:247).  
The second element of MBO (performance evaluation) constituted M&E mechanisms for 
TLCs which comprised the following five activities: (i) ‘door-to-door’ participative survey conducted 
by ZSS before launching TLCs to establish a baseline of illiterate adult populations in the district; (ii) 
standardized monthly reporting of progress by ZSS and SLMA in terms of inputs and outputs; it was 
recommended that ZSS should establish and maintain its own management information system (MIS); 
(iii) self-evaluation of learners; (iv) concurrent (mid-term) ‘external’ evaluation of the implementation 
of activities at the district level which would be conducted by one of three organizations within the 
state recommended by SLMA and selected by ZSS; and (v) final ‘external’ evaluation at the district 
level, including literacy achievement tests administered to a sample of learners, which would be 
conducted by one of three organizations outside the state recommended by NLM and selected by ZSS.  
Although literacy achievements under TLCs were not spectacular, as we have seen above, 
there were a number of widely publicized ‘success stories’ of TLCs, like, for instance, “[t]he dramatic 
success of literacy campaigns in the state of Kerala during 1990-1991” (NLM 1999a:9). These 
‘success stories’ seemed to have been integrated into MBO, and thereby strengthening justifications 
for the allocation or non-allocation of resources to particular districts.  
Provided that “[w]hether adults acquired literacy skills was not all important” (Dighe 
2002:246), that is, literacy achievements were not the criteria of validity that governed TLCs, there 
must be other measures applied to those ‘success stories’. In what follows, I examine in detail what 
consisted ‘successes’ of TCLs and how those ‘successes’ were turned into public program 
management models – just like the general model for the planning and implementation of literacy 
campaign – which relied on mass mobilization and administrative structures established in parallel 
with public administration and came to be known as ‘campaign mode’ and ‘mission mode’.  
‘Campaign mode’ and ‘mission mode’  
According to publically available materials, TLCs were built on a ‘successful’ “experiment with the 
‘campaign mode’ of adult education programme” (Gupta 2005:223) conducted in Ernakulam district 
of Kerala in 1988, following the general model for the planning and implementation of literacy 
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campaign. In the course of scaling up TLCs nationwide, this ‘campaign mode’ of operations newly 
acquired distinctive characteristics which were widely publicized as ‘success stories’.  
The most featured aspect of TLCs was the creation of district-level ‘society’ (the District 
Literacy Committee (ZSS)) whose governing body was headed by the District Collector and 
comprised both civil servants at the state and district levels and representatives of the civil society 
such as NGOs, social workers, elected local self-government (Panchayati Raj Institutions (PRIs)) 
leaders, and academics. More than 50 percent of the governing body members were supposed to come 
from the civil society (MHRD 2001:117-118). The creation of ZSS represented the innovativeness of 
TLCs to those who studied TLCs. For example, Mathew views ZSS as “a genuine partnership 
between the government department and local community representatives” which was allowed “to use 
the autonomy and flexibility to respond to the urgency of a time-bound programme like the TLC” 
(Mathew 2002:225). Nawani comments, though, that the involvement of ‘societies’ and NGOs by 
itself tends to be considered “as an expression of the emphasis on popular participation or 
participatory development” (Nawani 2002:121) .21   
The popularity of TLCs as the ‘campaign mode’ of operations can be associated with another 
factor. For instance, Gupta indicates that the ‘campaign mode’ had the imprint of the electoral 
campaign strategy of Rajiv Gandhi, a grand-son of the first Indian Prime Minister Jawahar Lal Nehru, 
who was assassinated in the election rally in 1991 as the then leader of the Indian National Congress 
Party (Gupta 2005:221). Although this association with the popular political figure at that time may 
be coincidental, likening the ‘campaign mode’ of operations to electoral campaigns may not, given 
that the general model recommended literacy campaigns to be led by the political party (i.e. the 
communist party as the single political party in the socialist system). The National Policy on 
Education (NPE) also stipulated the involvement of political parties in the program operations 
(MHRD 1998:11, see page 100, footnote 8).  
Whereas the ‘campaign mode’ primarily referred to ‘successful’ mass mobilization and 
participation in TLCs, other aspects of TLCs, in particular, their management, were also publicized, 
especially in the Indian literature on public administration (e.g., Sinha 2007; Gupta 2005). Sinha, for 
instance, emphasizes innovation in the TLC management, specifically, “a conscious effort on the part 
of the government to introduce management by objectives” (Sinha 2007:89-90). For Gupta, the 
innovativeness of the TLC management consists in the fund flow arrangements that allowed ZSS to 
receive funds directly from the central government “without the fetters and the scrutiny of the state 
governments” (Gupta 2005:221) by the use of CSS. Gupta also highlights another aspect – shared and 
overlapped responsibilities and functions within the ‘three-legged management structure’ established 
at the district and sub-district levels (block, cluster/village) – as one of the contributing factors to the 
‘success’ of the literacy campaign in Ernakulam, Kerala (223). Mathew, an adult literacy expert, on 
the other hand, argues that creating a ‘mission’, an autonomous body (‘society’) to administer TLCs 
rather than through the central ministry allowed “a great deal of flexibility despite being located 
within the government framework” (Mathew 2002:225). He also maintains that it effectively 
addressed the need to demonstrate that “there is a political will at all levels for the achievement of 
Mission goals” and “a national consensus…for mobilization of social forces, and mechanisms…..for 
active participation of the people” (Department of Education 1988, quoted in Mathew 2002:221), 
while “indicat[ing] a new sense of urgency and seriousness, a definite time-frame, people’s 
involvement and result orientation, an area-specific approach, and cost-effectiveness” (Mathew 
2002:221). This mode of management came to be known as ‘mission mode’, named probably after the 
National Literacy Mission (NLM). 
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 Nawani adds a cautious note that most ‘societies’ and NGOs often end up merely replicating the work of civil 
servants once they are involved in public programs (Nawani 2002:121).  
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The measures of ‘successes’ used in TLCs thus can be summarized as follows. First, the TLC 
mode of operations demonstrated the potential for mass mobilization which could well be articulated 
with electoral campaigns. Second, TLCs provided rich lessons learned for the management of public 
programs as they adopted a number of ‘innovative’ management approaches, such as MBO, the 
center-to-district direct fund transfer arrangements, and flexibility allowed for the organization and 
involvement of autonomous bodies at the district and sub-district levels. Third, the publicity of these 
‘successes’ formed part of the TLC management, which clearly worked. Fourth, the ‘campaign mode’ 
and ‘mission mode’ were produced out of these ‘successes’ for easy replication and adaptation in the 
future.  
If the measures of ‘successes’ are relatively clear from the above, the motivation for widely 
publicizing these ‘successes’ and lessons is not. A critical view of TLCs would reveal it, as we shall 
see below.  
Criticism of the Total Literacy Campaigns and Management of State 
Government Programs in Madhya Pradesh 
In July 1999, the Chief Minister of Madhya Pradesh state government launched a new adult literacy 
program called Parhna Badhna Andolan (PBA, ‘Read and Change Movement’ in Hindi). The launch 
of PBA was completely unexpected for NLM to the point that an emergency governing body meeting 
of the State Resource Centre for Adult Education (SRC), Indore had to be convened to revise SRC 
Indore’s action plan for the year 1999-2000. On the occasion of the PBA launch, the state government 
published an ‘occasional paper’ titled “Universal Primary Education and Total Literacy in Madhya 
Pradesh: A Proposal for Institutional Reform” (Sharma and Gopalkrishnan 1999). In the paper, two 
senior civil servants of the state government criticized TLCs and proposed institutional arrangements 
for PBA different from those for TLCs.  
‘Occasional paper’ of Madhya Pradesh state government  
The criticism offered by the two senior civil servants of the state government centered specifically on 
the administrative structures and technical support system for TLCs. With regard to the administrative 
structures (or ‘the TLC management model’ referred to in the occasional paper), they raised three 
issues, including: (i) non-involvement of local self-governments (Panchayati Raj Institutions (PRIs)) 
which were constitutionally empowered to implement adult and non-formal education (on the powers 
of PRIs, see page 120, footnote 31) ; (ii) shaky ‘three-legged management structures’ relying on 
voluntary workers without being supported by PRIs; and (iii) the role of the District Collector as the 
chair of the district-level ‘society’ (the District Literacy Committee or ZSS).  
Among the three, the paper provided extensive criticism of the third point, naming the 
‘Collector-centric model’ which was indifferent to the state legislature and was running at odds with 
the role assigned to the District Collector in the state: revenue collection and maintenance of law and 
order (regulatory role) rather than development administration (on the role of the District Collector, 
see page 110, footnote 15). The occasional paper argued:  
 
The model is based on a naïve belief in the Collector as the magic maker. Unwilling to confront 
the real issue of inadequate political will or the schisms inherent in adversarial politics as 
practiced in this country, a structure for mass mobilisation was conceived that visualised a 
bureaucrat, and that too one that [sic] also represented the coercive arm of the state, to be the 
prime mover for a mass movement for empowerment. When the model worked in rare cases (the 
Literacy Mission model remains a paradox: it seeks to prove by exception rather than the rule as 
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programme managers continue to cite one district where it worked as against several where it 
failed) the Collector was identified to be the one who worked the miracle. This Collector-centric 
model continues even today.  
 
The model was insensitive towards internal contradictions in its strategy. There the authority-
structures of regulatory government were invoked to play an emancipator role. In practice this 
meant that clever Collectors were expected to modulate “permissible levels of empowerment” as 
the people amusedly listened to radical rhetoric spouted by “sahibs” even as the legitimate 
political system watched indifferently. (Sharma and Gopalkrishnan 1999:9) 
 
Concerning the technical support system, the occasional paper identified two weaknesses: (i) 
‘the lack of an academic structure of support’ at subdistrict levels; and (ii) ‘rigidities’ caused by 
centralized administrative procedures. The paper elaborated especially on the second point far beyond 
the technical support system and attacked the centralized management processes in general:  
 
The campaign that claimed that flexibility and local character were the strength of its strategies 
has actually been ridden over with rigidities: local primers but centralized patterns and central 
approvals, plural entry points and convergent energies but linear sequential schematization into 
total literacy campaign-post literacy campaign-continuing education and resistance to reviewing 
this rigid sequentiality, setting up State level Mission Authority (SLMA) but not investing them 
with enough powers to innovate and evolve new effective models (Sharma and Gopalkrishnan 
1999:9). 
 
These criticisms served to justify different institutional arrangements for PBA. The proposal 
of the state government consisted in merging the state adult literacy program (PBA) with the state 
non-formal elementary education program (Education Guarantee Scheme (EGS)) and integrating the 
function of SLMA into Rajiv Gandhi Shiksha (‘Education’ in Hindi) Mission (RGSM) which had 
been supervising EGS. It further proposed changes in the management of PBA and EGS by 
redistributing resources and powers between institutional actors at different levels. In brief, the 
proposal presented the following four changes.  
First, the responsibility for implementing adult literacy and elementary education programs 
shall be devolved to PRIs. For example, the committee (Parhna Badhna Samiti) formed at the village 
level would be responsible for selecting literacy teachers (guruji) who would be approved by the 
cluster/village-level local self-government (Gram Panchayat), while the appointment of literacy 
teachers would be made by the block-level local self-government (Janpad Panchayat). The committee 
would also reward literacy teachers with honorarium (dakshina) in function of the number of learners 
who successfully completed literacy primers. In TLCs, the responsibility for selecting literacy 
teachers was not clearly defined, probably due to the principle of ‘shared responsibility’ among 
‘three-legged management structures’ established by ZSSs. In addition, there was no reward for 
literacy teachers. The proposed change was aligned with a series of reforms in the non-formal 
education sector in Madhya Pradesh since 1994.
22
  
                                                          
22
 Reforms of the non-formal education sector in Madhya Pradesh since the establishment of PRIs in 1994 
included: (i) transfer of the ownership of all physical assets of schools to cluster/village-level local self-
governments (Gram Panchayats), including land, buildings, furniture, and other materials; (ii) delegation of 
powers to recruit and transfer teachers (Samvida Shala Shikshak (contract community teacher), Shiksha Karmis 
(education worker), Guruji (EGS teacher) to block-level local self-governments (Janpad Panchayats) and 
district-level local self-government (Zila Panchayats; and (iii) establishment of the Education Committees at 
three levels of local self-government (Sharma and Gopalakrishnan 1999:13). 
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Second, a Cluster Resource Centre (Jan Shiksha Kendra, ‘People’s Education Centre’ in 
Hindi) would be established for each one or two cluster/village-level local self-governments (Gram 
Panchayats) covering ten to twelve villages. While the already existing Block Resource Centre 
(Janpad Shiksha Kendra) was designed mainly to provide pedagogical and academic support for 
primary teachers, the Cluster Resource Centre would serve for literacy teachers and members of 
cluster/village-level self-governments (Gram Panchayats) as well as primary teachers. It would be 
staffed by a Cluster Head for administrative tasks and a Cluster Academic Coordinator for academic 
supervision and guidance who would be selected from among primary teachers in the cluster (Sharma 
and Gopalakrishnan 1999:15), although the appointing authority of these personnel was not clearly 
specified. The Cluster Resource Centre would play the key role in PBA, instead of ZSSs in TLCs, 
assuming the tasks of: (i) maintenance of records of non-literates identified in the participatory survey 
(Lok Sampark Abhiyan); (ii) organization of meetings to plan adult literacy classes in the area; (iii) 
formation of learners’ groups (Parhna Badhna Sanghs); (iv) verification of the qualifications of 
literacy teachers (guruji) selected by the committee (Parhna Badhna Samiti) and approved by the 
Gram Panchayat; (v) supervision of adult literacy classes together with the cluster/village-level local 
self-government (Gram Panchayat).
23
 In TLCs, the responsibility for these tasks had never been 
defined.  
Third, the Chief Executive Officer (CEO, either Indian Administrative Service (IAS) officer 
or state civil service officer, see page 110-111, footnote 16) of the district-level local self-government 
(Zilla Panchayat) would have the authority to transfer funds to village committees (Parhna Badhna 
Samitis), including literacy teachers (gurujis)’ honorarium (dakshina) and contingencies. More than 
70 percent of the funds would be spent on honorarium for literacy teachers and the rest would be used 
for teaching learning materials (20 percent) and training, monitoring and evaluation (10 percent) 
(Sharma and Gopalakrishnan 1999:19-20).  
Fourth, the Rajiv Gandhi Shiksha Mission (RGSM), a registered ‘society’ created at the Chief 
Minister’s Office, would plan, manage and supervise PBA and EGS. The authors of the occasional 
paper (IAS officers) held, in fact, top positions at RGSM. RGSM would replace the functions of the 
State Directorate of Adult Education (SDAE, see page 111) and the Directorate of Public Instruction 
(DPI)
 24
 controlled by the Ministry of Human Resource Development (MHRD), because the 
Directorate structure would not allow local self-governments “to grow and strengthen themselves, 
reach out laterally towards the community and develop their own resource base” (Sharma and 
Gopalakrishnan 1999:10). Furthermore, the functions of the State Council of Educational Research 
and Training (SCERT)
25
 and the District Institute for Educational Training (DIET)
26
 would be 
decentralized to Block Resource Centres and Cluster Resource Centres.  
In sum, as the title (“Universal Primary Education and Total Literacy in Madhya Pradesh: A 
Proposal for Institutional Reform”) shows, the main objective of the occasional paper was to propose 
alternative institutional arrangements for the state adult literacy program, possibly with a view to 
                                                          
23
 The Cluster Resource Centre (Janpad Shiksha Kendra) would be supervised by the District Education Office 
(Zila Shiksha Kendra) which would perform the following functions: (ii) arrangements for training of literacy 
teachers at the Block Resource Centre or the Cluster Resource Centre; (iii) arrangements for literacy primers; 
and (iv) arrangements for evaluation of learners and adult literacy classes (Sharma and Gopalakrishnan 1999:19-
20). 
24
 The Directorate of Public Instruction (DPI) was responsible for administrative and financial matters 
concerning formal elementary education as opposed to non-formal elementary education. 
25
 The State Council of Educational Research and Training (SCERT) was the state branch of the National 
Council of Educational Research and Training (NCERT) responsible for academic and pedagogical matters such 
as curriculum and textbook development for formal elementary education.  
26
 The District Institute for Educational Training (DIET), supervised by the SCERT, was the major training 
institute for primary teachers at the district level.  
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minimizing the influence and control of the central government. In other words, the influence and 
control of the central government under TLCs was a problem for the state government. For example, 
while, in TLCs, the responsibility for selecting and appointing literacy teachers was unclear (left at the 
discretion of ZSSs but potentially influenced by NLM), in PBA, it was clearly defined, suggesting 
that this was an issue. The responsibility for training literacy teachers, on the other hand, was 
delegated to institutions at lower levels of administrative unit, Cluster or Block Resource Centres in 
PBA, from DIET in TLCs. Moreover, whereas, in TLCs, the central NLM committee reviewed and 
approved literacy primers and other teaching-learning materials, RGSM would perform the function 
in PBA. More importantly, District Collector-led ZSSs in TLCs would no longer play the key role in 
PBA which would rely instead on Cluster Resource Centres. Consequently, considerable discretion 
granted to ZSSs would be curtailed in PBA.  
It may be argued, therefore, that the source of contention between the central government and 
Madhya Pradesh state government concerning TLCs was the institutional arrangements, more 
specifically, the distribution of resources and powers among institutional actors at different levels. 
Viewed in this light, it is possible that the widely publicized ‘successes’ of TLCs by the central 
government which formed part of the TLC management model along with M&E mechanisms were to 
justify the institutional arrangements that allowed its strong influence and control over the design and 
implementation of TLCs. If that was the case, why were the institutional arrangements the source of 
contention between the central and state governments?  
Parhna Badhna Andolan and ‘mission mode’ of management of state social sector programs 
It is worth mentioning that PBA was one of social sector programs
27
 designed and implemented by 
Madhya Pradesh state government to empower local self-governments (PRIs) after the 73
rd
 
Constitutional Amendment in 1993. Madhya Pradesh was the first state in India that held Panchayat 
elections at three levels (district, block, and village) in 1994. Although some states transferred little 
powers and resources to PRIs, Madhya Pradesh state government, in particular, the office of the Chief 
Minister (the National Congress Party), channelled resources to PRIs by setting up a series of 
programs between 1994 and 2003. While the extent to which those programs actually empowered 
PRIs was debatable, provided that resources were generally routed through district-level self-
governments (Zila Panchayats) or district level committees to subject/user committees at 
cluster/village level without passing through cluster/village-level local self-governments (Gram 
Panchayats) and block-level local self-governments (Janpad Panchayats), they at least gave 
cluster/village-level structures certain autonomy to experiment and exercise newly granted powers.  
Those programs were managed by the Rajiv Gandhi Mission
28, a registered ‘society’ 
established at the office of the Chief Minister, with district and subdistrict-level ‘societies’ set up to 
implement the programs with specific timeframes and objectives, instead of the conventional district 
administration. Some of the programs were ‘successful’ enough to be accepted by the Planning 
                                                          
27
 The state social sector programs implemented in Madhya Pradesh between 1994 and 2003 included: adult 
literacy program (PBA), non-formal elementary education program (EGS), watershed management program, 
food security program, community health program, support for Rogi Kalyan Samitis (Patient Welfare 
Committees), support for women’s self help (microfinance) groups, Employment Assurance Scheme, and 
District Government initiatives. (http://mp.nic.in/rgm, Rajiv Gandhi Missions: Why Missions?, accessed on 3 
October 2004; Kumar 2006:105; Behar and Kumar 2002:28; Sinha 2007:112-113) 
28
 Rajiv Gandhi Shiksha Mission (RGSM) which supervised PBA and EGS was part of the Rajiv Gandhi 
Mission.  
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Commission as national program models and came to be financed through Centrally Sponsored 
Schemes (CSSs)
 
(cf. Sinha 2007:123).
29
  
According to Kumar, the social sector programs of Madhya Pradesh state government 
operated in the following manner:  
 
What he [the Chief Minister] did was announce a programme, leaving it to a selected 
group of committed, sincere and pro-people bureaucrats to work out the details and 
oversee its implementation. The campaign was built, people/user groups formed, smooth 
flow of funds ensured, but the chief minister did not wait for the programme to bear fruit. 
After some time he would launch another programme/initiative in a similar mode. 
(Kumar 2006:84-85) 
 
Kumar attributes to those programs a surprising victory of the National Congress Party in the 1998 
state assembly election in which 71 new Congress candidates contested. Of the newly elected 
Congress members to the state legislative assembly, 27 were active members of local self-
governments who had been involved in the implementation of state social sector programs between 
1994 and 1998. Kumar also notes, though, allegations of corruption against some Congress members, 
including those which forced the Chief Minister to remove five of the cabinet members (Kumar 
2006:105-106).  
The above suggests that the state social sector programs served as training grounds for local-
level National Congress Party members to run for the state assembly election, and as resources to 
finance their electoral campaign activities. The contention over the institutional arrangements for 
TLCs between the central and state governments, then, could be interpreted as the one over who 
(political party) channeled program resources to whom (local party members) and train them for 
elections. This was in fact what exacerbated the ‘politics of evaluation’ under TLCs where the results 
of evaluations were linked to decisions about the allocation or non-allocation of resources for the next 
phase of TLCs to districts. Under the circumstances, it is easily understandable why, which 
institutions to receive program resources and who would get involved in the implementation of the 
programs, became an issue and the proposal for institutional reform needed to be prepared.  
It seems also reasonable to assume, under such circumstances, that the suspension of funds by 
NLM for the national Continuing Education Programme (CEP) in the state between 2001 and 2004 
that we have seen in Chapter 2, originated from this contention about the institutional arrangements 
between the central and state governments. In this connection, it should be noted that the institutional 
arrangements for PBA proposed by the state government were similar to those for CEP (see Chapter 
5), except that the institutions which would receive funds were different. Taking into account the 
contention between the central and state governments, it should come as no surprise that Madhya 
Pradesh state government did not consent for PBA to be monitored and evaluated under the MANGO 
pilot project in India.  
Transactions in M&E at the Regional, National and Local Levels 
Salamon, in his introduction to The Tools of Government: A Guide to the New Governance, maintains 
the choice of tools and instruments accords “some actors, and therefore some perspectives, an 
advantage in determining how policies are carried out” (Salamon 2002b:37). In the case of 
knowledge-based instruments for transnational regulation surrounding literacy and NFE policies and 
                                                          
29
 Madhya Pradesh state government’s social sector programs accepted by the Planning Commission as national 
program models (CSSs) included the Education Guarantee Scheme (EGS) and support for Rogi Kalyan Samitis 
(Patient Welfare Committees) (Sinha 2007:123).  
119 
 
programs, it may further be argued that the choice of instruments reflected, to a great extent, interests 
of those who were involved in their development and dissemination – UNESCO and national experts 
of member states who had close ties with policy makers at the national level. This was mostly because, 
in the informal modes of regulation preferred by majority aid-recipient developing member states 
under UNESCO’s programs and activities, decisions tended to be made in exclusionary, confidential 
and non-transparent manners (cf., Eberlein and Grande 2005:163-4). This was also because these 
transnational regulatory activities were monitored and evaluated, under the governance arrangements 
for UNESCO’s programs and activities, not by the extent to which the program goals and objectives 
were met, but by the degree of adoption among member states of the instruments developed and 
disseminated through UNESCO’s programs and activities. The program goals and objectives, in this 
context, were used merely to justify resources.  
Another way to justify resources, both at the transnational level as well as the national and 
local levels, was through M&E. Different constraints and incentives for M&E at the transnational 
level from the national and local levels led to the development of two different concepts and practices 
of M&E. At the regional level, the concern of UNESCO and its member states “to measure and 
compare the spread of mass education and literacy…mainly in relation to plan-oriented “development 
policies”” (Cussó 2006:533) – especially in relation to UNESCO’s programs and activities for 
transnational regulation concerning literacy and NFE policies and programs and the way they were 
monitored and evaluated – shaped the concept of M&E as statistical data collection and analysis 
detached from management of literacy and NFE programs.  
What was at stake in this concept of M&E varied for different actors – financial contributor 
member states, UNESCO, and aid recipient developing member states – especially after the adoption 
of global EFA goals and frameworks in 1990. For financial contributor member states, what was 
mostly at stake was country-level diagnostics through statistical data collection and analysis that could 
demonstrate what worked and what did not to make decisions about future aid policies and programs 
and enhance accountability for the goals and objectives for which their funds were used. For 
UNESCO, it was rather the social recognition as the international organization specialized in 
education long known for education statistics and increasingly as the coordinator of the global EFA 
frameworks with a mandate to improve M&E and accountability. For aid-recipient developing 
member states, by contrast, what were at stake were twofold. First, it was the concept and practice of 
M&E as the scientific and objective exercise of statistical data collection and analysis particularly 
promoted at the regional level that could give an impression that they have or strive to have proper 
M&E mechanisms in place especially when they do not. Second, it was access to resources and 
opportunities for the Technical Co-operation among Developing Countries (TCDC) which started to 
focus on national capacity building for M&E in the late 1990s without forcing them to make any 
commitment to promoting and being held accountable for the global EFA goals.  
In the early and mid-1990s, however, TCDC was geared more towards national capacity 
building for ‘management’ centering exclusively on organizational aspects of literacy and NFE 
programs, partly because it was these organizational aspects that were measured as ‘progress’ under 
transnational regulatory activities supported by UNESCO. It was also because the organizational 
aspects were viewed as indispensable for obtaining ‘political successes’ of literacy campaigns which 
supposedly constituted a precondition for ‘educational successes’. Weaknesses in the organizational 
aspects, however, were shared by member states which had experimented literacy campaigns 
following the general model for the planning and implementation of literacy campaign. The 
weaknesses may be due to limited applicability of the general model originating from the socialist 
system, as the Indian case has shown. Yet once implemented with their own administrative structures 
and technical support systems established in parallel with public administration, it would have been 
difficult to reverse them altogether. It was probably for this reason that some generalizable, common 
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organizational aspects were compiled into the APPEAL Training Manuals for Planning and 
Management of Literacy and Continuing Education (AMPM) as models, while member states were 
encouraged to add and develop what the general model and AMPM did not cover, including M&E 
integrated into management of literacy campaigns.  
Among the elements added and developed by the Government of India, the choice of CSS to 
finance TLCs was perhaps the most decisive factor to the ‘successes’ of TLCs, allowing the central 
government to exert strong influence and control over the design and implementation of TLCs, while 
avoiding critical scrutiny. This was because, from the perspective of fiscal federalism in India, the 
CSS, one of central fiscal transfer mechanisms
30
 to the state governments, could be justified on the 
grounds that there was a fundamental imbalance between the state governments’ expenditure 
responsibilities and taxation powers stipulated by the Constitution. Between the mid-1950s and the 
mid-1990s, the imbalance had significantly increased as evidenced by the fact that the proportion of 
the state governments’ expenditures financed by their own revenues had reduced from 70 percent to 
around 55 percent  (Bradhan 2004: 53-54), while the state governments’ expenditures had amounted 
to about 87 percent of the combined (the central and state governments’) expenditures on social 
services (Fadia and Fadia 2006:205; McCarten 2003: 250-251; Frontline 22 (7), March 26-April 8, 
2005). CSSs, in this context, provided the state governments with resources to meet their growing 
expenditure responsibilities, provided that the constitutional provisions prevented the state 
governments from broadening their tax bases. As a consequence, the number of CSSs had grown 
sharply in the 1990s.
31
 By 2001 there were more than 200 CSSs and their share in the national (plan) 
budget rose to 70 percent, as opposed to less than 30 percent in the early 1980s. 
The growth of CSSs, however, had another dimension. McCarten, for instance, highlights 
political functions of the CSS rather than the fiscal one. In particular, he associates the proliferation of 
CSSs with the rise of regional parties at the state level and the increase of coalition politics at the state 
and national levels since the 1980s. Since coalition governments were unstable especially at the state 
level, politicians were urged to consolidate their main political support base by distributing public 
sector jobs and highly subsidized, lower-priced services among their “stable core voting block defined 
in sectarian, caste, or occupational terms” rather than reaching out median voters. In this context, 
CSSs provided politicians with the opportunity to distribute benefits among their core supporters 
(McCarten 2003: 273-274).  
Behar and Kumar, on the other hand, indicate threats to politicians brought about with the 
establishment of local self-governments (Panchayati Raj institutions (PRIs)) by the 73
rd
 
Constitutional Amendment in 1993
32
 as a potential cause of the CSS growth. PRIs had added ‘an extra 
                                                          
30
 There are four central fiscal transfer mechanisms in India, including Finance Commission Transfer (tax 
shares, special block grants and debt relief), Planning Commission Transfer (loans, grants and centrally 
guaranteed funding from financial institutions), Deficit Financing (loans and centrally guaranteed funding from 
financial institutions), and Centrally Sponsored Schemes (CSSs, categorical matching grant programs in which 
the central government defines special purposes and socioeconomic issues to address and requires the state 
governments to contribute 25% of the total program budget) (McCarten 2003:255-260). 
31
 The growth of CSSs was also likely related to the balance-of-payment crisis and the subsequent acceptance of 
the International Monetary Fund (IMF) and the World Bank’s structural adjustment programs by the 
Government of India in the early 1990s. The structural adjustment programs particularly affected state finances, 
making state governments increasingly dependent on central transfers. In the face of deteriorating state finances, 
the central government allowed the state governments to negotiate loans from multilateral financial institutions 
like the World Bank and the Asian Development Bank in 1995 (Asian Development Bank 2007a:3). Madhya 
Pradesh state government accepted the first loan from the Asian Development Bank in 1999. 
32
 The 73
rd
 Constitutional Amendment in 1992 has empowered local self-governments, Panchayati Raj 
Institutions (PRIs), as “democratic deliberation and development administration at the grassroots level” (Prasad 
2006:249). The Constitution prescribes the following two responsibilities for local self-governments:  
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layer’ to politicians’ patron-client chains, diminishing their shares of public resources, while 
providing opportunities for new political leaders to rise (Behar and Kumar 2002:22). Partly for this 
reason, the devolution of powers and responsibilities to PRIs had been heeded halfheartedly in most 
states.
33
 In a similar vein, CSSs generally bypassed PRIs as well as the state governments, channeling 
resources instead to ‘societies’ and NGOs. Kumar thus summarizes: “[a] plethora of centrally-
sponsored schemes were launched without assigning any role of PRIs in their implementation. Instead, 
specialized agencies were created, all of which are placed under the bureaucracy”. This had been a 
“simple and time-tested” method to let PRIs “die on their own” (Kumar 2006:19). From this 
standpoint, CSSs helped senior politicians connected to the central government stay in power, while 
preventing new local leaders from achieving power.  
The choice of the CSS to finance TLCs allowed the central government to exert strong 
influence and control over their design and implementation. Indeed, major decisions about CSSs are 
made by central ministries and the Planning Commission. For example, ministries decide whether to 
continue the existing CSSs or create a new CSS. They also determine the design of CSSs and prepare 
guidelines for each CSS which define conditions and financial management procedures to be fulfilled 
by recipient organizations. On the other hand, the Planning Commission decides the allocation of 
resources among CSSs (and ministries) and the state governments. While resources are, in theory, 
allocated based on formulas and other objective criteria, most allocation decisions are, in practice, 
discretionary. Rather, they are “often used by the Centre more for political influence in selected areas 
than for the cause of fiscal or financial reform or of poverty removal” (Bardhan 2004:53-54).  
Moreover, central ministries and the Planning Commission established quantitative targets for 
CSSs. Yet these quantitative targets rarely concerned issue-specific outcome or output targets as they 
were mainly used to justify resource allocation. In addition, the achievement or non-achievements of 
targets was not subject to parliamentary review. CSSs, therefore, presented particular challenge to 
“the traditional mode of accountability based on a closer public scrutiny of public service activities 
through parliamentary debates, legislative committees, administrative tribunals, and other democratic 
means” (Haque 2001b:71-72).34 In this connection, the Comptroller and Auditor General35 reported in 
                                                                                                                                                                                    
(a) The preparation of plans for economic development and social justice;  
(b) The implementation of schemes for economic development and social justice as may be entrusted to 
them including those in relation to the matters listed in the Eleventh Schedule (Article 423G). 
  
According to the Eleventh Schedule of the Constitution, there are 29 policy areas in which local self-
governments may engage, including: (i) agriculture, including agricultural extension; (ii) land improvement, 
implementation of land reforms, land consolidation and soil conservation; (iii) minor irrigation, water 
management and watershed development; (iv) animal husbandry, dairying and poultry; (v) fisheries; (vi) social 
forestry and farm forestry; (vi) minor forest produce; (vii) small scale industries, including food processing 
industries; (viii) Khadi, village and cottage industries; (ix) rural housing; (x) drinking water; (xi) fuel and 
fodder; (xii) roads, culverts, bridges, ferries, waterways and other means of communication; (xiii) rural 
electrification, including distribution of electricity; (xiv) non-conventional energy sources; (xv) poverty 
alleviation programme; (xvi) Education, including primary and secondary schools; (xvii) technical training and 
vocational education; (xviii) adult and non-formal education; (xix) libraries; (xx) cultural activities; (xxi) 
markets and fairs; (xxii) health and sanitation, including hospitals, primary health centres and dispensaries; 
(xxiii) family welfare; (xxiv) women and child development; (xxv) social welfare, including welfare of the 
handicapped and mentally retarded; (xxvi) welfare of the weaker sections, and in particular, of the Scheduled 
Castes and the Scheduled Tribes; (xxvii) public distribution system; (xxviii) maintenance of community assets. 
33
 Most state governments did not empower PRIs, taking advantage of the provision in the Constitution that the 
ultimate decision to devolve taxation powers and expenditure responsibilities to PRIs rests with the state 
governments which can also determine the size of grant-in-aid for PRIs (the Consolidated Fund, Article 243H). 
In this regard, Kumar argues that the failure to define the powers and responsibilities of PRIs at the district level 
in the Constitution had been a serious impediment to their autonomy (Kumar 2006:304). 
34
 The rise of coalition governments further exacerbated the situation. If the government was formed by a 
majority party in Parliament, in theory, poor performance would lead to non-vote for the party in power. By 
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1999 issues with control over CSSs: “”the wanton abuse of authority”, gross misuse of public 
resources, indifferent implementation by States, cooking up of outcomes, concealing of shortcomings 
and other problems” (Frontline 18(25), December 8-21, 2001).  
TLCs shared these negative sides of CSSs. According to Mathew, there were quantitative 
targets set by the Planning Commission and NLM concerning spending (Rs. 1000 crore
36
) and district 
coverage (345 out of the then total 420 districts in India) (Mathew 2002:228) that were given primary 
consideration at the national level, rather than performance targets set for ZSSs (district literacy 
achievement rates) and the overall targets set by NLM (‘newly literate adult population between 15 
and 35 years old’). In other words, the spending and district coverage targets became a dominant 
reference point or the criteria of validity that governed TLCs rather than performance targets set for 
ZSSs and the overall targets set by NLM. This was evident, for example, in the way NLM reported its 
achievements (see page 109, footnote 14). Dighe further notes that the spending and district coverage 
targets caused “a scramble to prepare hurried district plans and to get the funding for the TLCs 
sanctioned, bypassing the state government” and resulted in an indiscriminate expansion of TLCs, 
especially in northern Hindi states like Bihar, Madhya Pradesh, Rajasthan and Uttar Pradesh (the so-
called BIMARU (‘sick’ in Hindi) states) where the existence of caste, class and gender divides due to 
semi-feudal social systems made it difficult to carry out any kind of mass mobilization on which 
TCLs were supposed to be built (Dighe 2002:243-244).  
If this was how TLCs were managed and controlled in reality, why were elaborate M&E 
mechanisms in conjunction with the use of the Management-by-Objective (MBO) developed? One 
answer, taking into account the common practices of discretionary resource allocation decisions, 
“gross misuse of public resources, indifferent implementation by States, cooking up of outcomes, 
concealing of shortcomings and other problems”, may be that they were primarily to establish the 
legitimacy of TLCs. In this regard, Power discusses that performance measurement primarily 
responds to the need “to show that things are working well, that objectives are being achieved” and 
tends to become “’rationalized rituals of inspection’ which produce comfort, and hence organizational 
legitimacy, by attending to formal control structures and auditable performance measures” (Power 
1997:93, 96). It may well be argued, therefore, that it was precisely because TLCs were not managed 
‘by objective’ that the M&E mechanisms, coupled with the use of MBO, were developed. The same 
can be also said, in fact, about the concept of M&E as statistical data collection and analysis promoted 
at the regional level.  
We have seen above that the Indian practice of M&E associated with MBO exacerbated the 
‘politics of evaluation’ as the allocation or non-allocation of resources for the next phase of TLCs to 
districts needed to be justified. At the same time, it also seems to have encouraged another type of 
politics surrounding the promotion and transfer of civil servants, especially at the district level, on an 
ad hoc basis.
37
 An article of the Frontline, for example, reports as follows:  
                                                                                                                                                                                    
contrast, the coalition government was likely to divide the posts of ministers among political parties forming the 
coalition, which made the responsibility for public programs ambiguous. Jalan remarks that “the leader of even 
a small party, with less than 5 per cent of votes in Parliament, can enjoy immense independent powers in 
deciding the fate of a project or a programme” (Jalan 2005(2006):23-24). 
35
 The Comptroller and Auditor General of India (CAG), together with the Indian Audit and Accounts 
Department functioning under CAG, constitute the Supreme Audit Institution of India. 
36
 A crore is equal to ten million (10,000,000).  
37
 The question of who makes decisions about transfers of the Indian Administrative Service (IAS) officers and 
on what grounds appeared far from straightforward. Although, in principle, transfer of civil servants was the 
affair of the state governments, the central government frequently intervened in practice. For example, Fadia 
and Fadia contend that frequently a large-scale reshuffle of IAS officers holding key posts in the district 
administration (see page 110, footnote 16) takes place on the eve and in the aftermath of the general election to 
Parliament (Fadia and Fadia 2006:691). Jalan (2005(2006)) also argues that although, in principle, obtaining 
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postings and transfers have become a tool in the hands of the political executive with 
which to force civil servants to comply with their diktats. Civil servants who show the 
flexibility to go along with the directions of their political masters are rewarded and those 
who refuse to compromise their professional independence, honesty and integrity are 
sidelined and penalised, it says. The “punishment” comes in the form of frequent changes 
in assignments. (Frontline 18 (25), December 8-21, 2001)
38
 
 
Indeed, heads of ZSS, District Collectors, were often subject to changes in assignments under TLCs. 
Dighe suggests that Collectors were transferred when TLCs in the districts threatened the interests of 
dominant classes and castes (Dighe 2002:249). If that was the case, it is possible that threatening or 
not threatening the interests of dominant classes and castes was monitored and evaluated as part of 
performance evaluation consisting MBO. This possibility may be high when we consider that TLCs 
were in part conducted as kinds of electoral campaigns, aiming primarily to obtain ‘political 
successes’. Those who could not garner support, in this logic, should be punished.  
It is ironic that the two different concepts and practices of M&E originated largely from the 
same general model for the planning and implementation of literacy campaigns. While being called 
‘M&E’, the two fundamentally deviated from the standard concept and practice of M&E involving  
“the collection of information about the extent to which programme goals are being met” and 
“decisions about what action will be taken if performance deviates unduly from what is desired” 
(Hogwood and Gunn 1984:220-1). As a result, both disregarded the program goals and objectives at 
the expense of statistics, on the one hand, and justifications for management decisions, on the other. 
Instead of making transparent the questions of whether and how learners were acquiring competencies 
in reading, writing and numeracy or what they were learning through literacy and NFE programs, the 
two concepts and practices of M&E made them obscure. In the next chapter, I examine these 
questions from another angle – technical resource support for literacy and NFE programs in India 
which had benefited from continuous assistance under UNESCO’s programs and activities.  
                                                                                                                                                                                    
approval from the central Ministers of transfer of civil servants is not required, such approval is often sought in 
reality (Jalan 2005(2006):137). Moreover, transfer of civil servants was often made along the lines of caste, 
regional and linguistic groups (Frontline 18(25), December 8-21, 2001; Jalan 2005(2006):67). According to 
Das, transfer of civil servants is frequent to the point that the share of officers spending less than a year in their 
current posts is limited to between 48 and 60 percent, while the proportion of officers spending more than three 
years in their current posts is generally less than ten percent (Das 2001:128-129). Prasad, therefore, remarks that 
civil servants are obliged to forge not only political attachment, which violates the principle of neutrality, but 
also “additional social links based on caste, religion and region” (Prasad 2006:119). Das further notes that there 
are even fixed amounts to be paid (bribery) by officers who wish to remain in the current posts (Das 2001:193). 
Transfer of State Civil Service officers was also frequent in Madhya Pradesh. It was frequent and non-
transparent to the point that the most frequently requested information after the implementation of the Right to 
Information Act 2005 in Madhya Pradesh was the one filed by civil servants regarding their own transfer or 
others’ promotion.  
38
 Prasad attributes this practice to politicians’ quest for “patronage that gets him his workers at the levels 
required” (Prasad 2006:131). Das also maintains that “[i]t is politicians who decide what should be the nature of 
the civil service, and to what end it will be used” (Das 2001:222). Viewed in this light, it may be argued that 
TLCs provided a creative solution for the main concern of politicians connected to the central government by 
allowing autonomous organizations staffed by voluntary workers and non-civil servants to be set up at the 
district and subdistrict levels in parallel with public administration and to receive funds directly from the central 
government.  
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CHAPTER 5: ACADEMIC AND TECHNICAL RESOURCE SUPPORT 
FOR LITERACY AND CONTINUING EDUCATION PROGRAMS – 
LEARNERS AND KNOWLEDGE TO BE TAUGHT IN INDIA 
Whereas monitoring and evaluation (M&E) is an area where transnational regulatory activities 
regarding literacy and non-formal education (NFE) policies and programs started to concern in the 
late 1990s, curricula, teaching-learning materials, learning assessments, and training of teachers 
through which the knowledge to be taught in literacy and NFE programs is defined – called ‘academic 
and technical resource support’ in India – have been an area of continuous transnational regulatory 
activities under UNESCO’s programs and activities since the late 1960s. One of the earliest examples 
is the Experimental World Literacy Programme supported by UNESCO and the United Nations 
Development Programme (UNDP) in the late 1960s and 1970s that was cited in the study report 
(Bhola 1982 “Campaigning for Literacy: A Critical Analysis of Some Selected Literacy Campaigns of 
the 20
th
 Century, with a Memorandum to Decision-Makers”) that we have examined in Chapter 4. To 
further illustrate transnational regulatory activities in this important area, I cite from the study report a 
case study of Tanzanian literacy campaigns supported under the Programme.  
The dominant mode of regulation under the Programme was “technical assistance in training, 
instructional materials production, field organization and evaluation”. In the case of Tanzanian 
literacy campaigns, UNESCO and UNDP’s technical assistance specifically extended to: (i) training 
of literacy specialists (“administrators, planners, trainers, evaluators, materials specialists, librarians, 
communicators – who later provided the much needed technical leadership to the mass campaign”); 
(ii) production and testing of a variety of literacy instructional materials for specialized groups such as 
cotton farmers, banana growers, cattle raisers, fishermen, etc.; (iii) development of “innovative 
methods, strategies and structures to implement literacy programs…..such as: writers’ workshops to 
promote primers, follow-up reading materials and rural newspapers; training teams for the training of 
literacy teachers at the regional and district levels; organization for field work and supervision; 
support programs to assist in retention of literacy and for promoting further learning; and tools and 
instruments for collection of data on the program and for the evaluation of its impact on the lives of 
people” (Bhola 1982: 167-168, 172). It was through this mode of regulation (technical assistance) that 
transnational standards, norms and values concerning the knowledge to be taught in literacy and NFE 
programs were developed and disseminated to the Programme participating member states like 
Tanzania. Subsequently, Tanzanian counterparts – staff at the Institute of Adult Education and the 
University of Dar es Salaam – were organized into a National Literacy Center to function as a training 
center for literacy specialists (178). 
Turning back to India, I do not have sufficient materials to identify when the Indian system of 
‘academic and technical resource support’ started to be exposed to transnational regulatory activities 
like Tanzania under the Experimental World Literacy Prorgamme. Yet the Indian system of 
‘academic and technical resource support’ for literacy and NFE programs itself could be traced back 
to the period of the first Five Year Plan (1951-1956) when the central scheme of ‘support to NGOs’ or 
the “Scheme of Assistance to Voluntary Agencies in the Field of Adult Education” started. The 
system underwent modifications in the subsequent plan periods, and was further transformed, after the 
establishment of the National Literacy Mission (NLM) in 1987, to bring “closer to the objectives and 
strategies of NLM” (NLM, n.d. d) in accordance with the general model for the planning and 
implementation of literacy campaigns. From then on, the system comprised the Directorate of Adult 
Education (DAE) established within the Ministry of Human Resource Development (MHRD) to 
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provide academic and technical resource support for NLM
1
, and the State Resource Centres for Adult 
Education (SRCs), for literacy and NFE programs in respective states. 14 SRCs had already been 
operating prior to the establishment of NLM and by 2001 the number of SRCs across India had 
reached 25.  
The NLM guidelines for SRCs specified the responsibility of SRCs as follows:  
 
State Resource Centres are supposed to provide academic and technical resource support 
to literacy programmes. This has to be achieved through organizing training programmes, 
material development and production, publication, extension activities, innovative 
projects, research studies and evaluations. (NLM, n.d. d) 
 
SRCs’ main clientele included ‘planners and managers of adult education’, ‘adult education 
functionaries, and ‘beneficiaries of literacy programmes’. NLM particularly recognized SRCs as 
organizations which had “carved out a distinct niche for themselves among the professional 
organizations of adult education in India” (NLM, n.d. d). Many SRCs participated in UNESCO’s 
programs and activities related to academic and technical resource support.  
In this chapter, I take a case of academic and technical resource support provided by one of 
25 SRCs, SRC Indore, Madhya Pradesh, to examine the processes through which the knowledge to be 
taught was defined in one of the Government of India’s literacy and NFE programs – Continuing 
Education Programme (CEP). SRC Indore, created in 1985, two years prior to the establishment of 
NLM, under the management of an NGO, Bhartiya Grameen Mahila Sangh (BGMS – Indian Rural 
Women Association),
 2
 has been since 2000 functioning as the Learning Resource Centre for Girls and 
Women (LRC) and was one of the actors in the MANGO pilot project in India that we have examined 
in Chapter 2.  
The Government of India’s CEP that UNESCO intended to monitor and evaluate in the 
MANGO pilot project, albeit without success, had been designed based on regional models of 
continuing education programs developed and disseminated under the UNESCO’s Asia-Pacific 
Programme of Education for All (APPEAL). Originally, continuing education was proposed, at a sub-
regional seminar organized under APPEAL in 1987, as a more democratic education model than 
“selective, elitist, academic” formal education system, encompassing “all of the learning opportunities 
                                                          
1
 Specific functions of the Directorate of Adult Education (DAE) included:  
 
 Provision of academic and technical resource support for implementation of various programmes of the 
National Literacy Mission  
 Development of teaching -material 
 Organisation of training and orientation programmes keeping in view the needs of ongoing programmes in 
the field.  
 Monitoring of the progress and status of literacy campaigns.  
 Production of media and harnessing of all kinds of electronic, print, traditional and folk media for 
furtherance of the objectives of the National Literacy Mission.  
 Printing and publishing of different Literacy Campaigns success stories  
 Coordination, collaboration and networking with all the resource centres and other organizations and 
agencies.  
 Analysing the findings of the Evaluation and Research activities concerning the literacy campaigns.  
 Professional, academic and technical guidance concerning literacy activities and monitoring of Jan Shikshan 
Sansthans (JSSs).  
 Implementing UNFPA assisted project namely, "Population and Development Education in Post Literacy 
and Continuing Education" through State Resource Centres.  
(http://www.nlm.nic.in/manstru_nlm.htm, Directorate of Adult Education, accessed on 30 September 2004) 
2
 SRC Indore was a registered ‘society’, a requirement to be met to receive funding under the Centrally 
Sponsored Scheme (CSS) for ‘support to NGOs’.  
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all people want or need outside of basic literacy education and primary education” (UNESCO 
Principal Regional Office for Asia and the Pacific 1993c:2, 4).
3
 However, as we shall see below, CEP 
was implemented by SRC Indore as a far from democratic education model. This becomes evident 
when we closely examine academic and technical resource support provided by SRC Indore which 
tended to narrowly define the knowledge to be taught in CEP and to exclude from CEP the majority 
of potential learners who had been deprived of opportunities to receive formal basic education.  
Despite continuous transnational regulatory activities supported by UNESCO to introduce 
regional models of continuing education programs, prototype teaching-learning materials, training 
manuals, etc., why and how academic and technical resource support for CEP was developed in 
Madhya Pradesh, India in such a way that contradicted the original concept of continuing education? 
By examining the processes through which the knowledge to be taught in CEP was defined by means 
of academic and technical resource support, I consider the question of why the measurement of 
literacy and learning outcomes was controversial in relation to the knowledge to be taught in CEP, as 
the former influenced the latter and vice versa.  
Madhya Pradesh, India 
In May 2004, after the result of the general elections came out, the Director of SRC Indore remarked: 
“we will have problems”. The 2004 election changed dramatically the political landscape in India and 
Madhya Pradesh. The National Congress Party came to power at the central level, replacing Bhartiya 
Janata Party (BJP)
4
-led coalition, the National Democratic Alliance, while in Madhya Pradesh, the 
National Congress Party ceded power to BJP.  
Before 2000, Madhya Pradesh was India’s largest state by area and by population. The state 
covered over 13.5% of India’s landmass and had a total of 77 million people, of which more than 30% 
were Scheduled Tribes (STs) and Scheduled Castes (SCs) with higher poverty rates and lower literacy 
rates. It was one of India’s poorest states (the third highest level of poverty at around 38% in 1999) 
with per capita income of Rs.7,500 ($176) and the state’s economy predominantly based on 
agriculture and natural resources. It is therefore little wonder that Madhya Pradesh was one of the so-
called BIMARU
5
 (‘sick’ in Hindi) states.  
This socioeconomic landscape of the state slightly changed in 2000, when Madhya Pradesh 
bifurcated into two states – Madhya Pradesh and a new state of Chhattisgarh comprising 16 districts 
of the former Madhya Pradesh (around 30% of the land area and over 25% of the former state’s 
population, including a large number of STs and SCs). Consequently, Madhya Pradesh became 
India’s second largest state by area and by population (Asian Development Bank 2007b:5). At the 
time of research (2003-2006), the state comprised 48 districts and remained the third poorest state in 
India. Lower literacy rates among STs, SCs and other disadvantaged groups were particularly notable. 
As the state belonged to the northern Hindi belt, the state official language was Hindi. Yet there were 
substantial proportions of Marathi and Urdu speakers as well as those of tribal languages.  
                                                          
3
 The following four features of ‘continuing education was highlighted at the seminar:  
 
(i) Continuing education for literate youth and adults;  
(ii) It is responsive to needs and wants;  
(iii) It can include experiences provided by the formal, non-formal and informal education sub-sectors;  
(iv) It is defined in terms of ‘opportunity’ to engage in lifelong learning after the conclusion of primary 
schooling or its equivalent (UNESCO Principal Regional Office for Asia and the Pacific 1993c:2). 
4
 One of two major parties in the Indian political system, along with the Indian National Congress Party. It is a 
right-wing party, with close ideological and organizational links to the Hindu nationalist Rashtriya 
Swayamsevak Sangh (RSS). 
5
 BIMARU States included Bihar, Madhya Pradesh, Rajasthan and Uttar Pradesh.  
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It is no doubt that these characteristics of Madhya Pradesh – lower literacy rates that 
coexisted with high poverty rates and other socioeconomic issues, especially among SCs, STs, and 
other disadvantaged groups – made SRC Indore’s academic and technical resource support 
challenging. Nonetheless, in examining SRC Indore’s academic and technical resource from its 
creation in 1985 up to 2005, what became apparent is that SRC Indore’s academic and technical 
resource support had been less responsive to such literacy and socioeconomic situation in the state 
than to changing political landscape. Thus, the remark of the Director of SRC Indore after the general 
elections in 2004: “we will have problems”. How and why, then, had the political context in Madhya 
Pradesh, in particular, the relationship between the central and state governments, been shaping SRC 
Indore’s academic and technical resource support?  
This chapter is organized into three sections. The first section deals with the work history of 
SRC Indore narrated chronologically against a background of changing political landscape in Madhya 
Pradesh. Having reviewed overall trends in the work of SRC Indore between 1985 and 2005, the 
second section examines in detail changes in the main types of SRC Indore’s academic and technical 
resource support, namely, training, materials development, research and M&E, largely under the 
influence of the central and state governments. The final section considers SRC Indore’s academic 
and technical resource support that defined the knowledge to be taught in CEP in terms of transactions 
and criteria of validity, and its broader implications for the education and knowledge 
production/reproduction system in India which has continuously excluded those who were to benefit 
from literacy and NFE programs. 
Work History of State Resource Centre for Adult Education, Indore, Madhya 
Pradesh 
The work history of SRC Indore that I recount below is based on SRC Indore’s Annual Reports to the 
central government (the Ministry of Human Resource Development (MHRD), NLM) from its creation 
in 1985 to 2005. I divide the work history of SRC Indore into seven periods marked by changes in its 
academic and technical resource support and changes of government at the central and/or state levels, 
including: (i) from 1985 to 1987 before the establishment of NLM; (ii) from 1987 to 1991 before the 
launch of TLCs in Madhya Pradesh; (iii) from 1991 to 1993 during which TLCs were implemented in 
the state; (iv) from 1993 to 1996 during which TLCs ceased to operate; (v) from 1996 to 1998 during 
which TLCs and Post Literacy Campaigns (PLCs) were implemented; (vi) from 1998 to 2000 during 
which SRC Indore joined the LRC Network supported under APPEAL; and (vii) from 2000 to 2005 
which overlapped this research (2003-2005).  
Table 10 summarizes major changes in SRC Indore’s academic and technical resource 
support and other organizational aspects, as well as in the political landscape in India and Madhya 
Pradesh. Some connections between SRC Indore and the National Congress Party were suggested by 
the work of SRC Indore in initial years which focused on adult education for the so-called ‘weaker 
sections of the society’ such as SCs, STs, Muslim communities, women and children and ‘Panchayat 
Raj (self-government)’. Although SRCs were in general recognized, in the NLM guidelines, for their 
academic and technical resource support which had “carved out a distinct niche for themselves among 
the professional organizations of adult education in India” (NLM, n.d. d), what the case of SRC 
Indore’s academic and technical resource support indicates was that the ‘distinct niche’ could largely 
be associated with its relationship with the political party in power at the central and state levels, in 
particular, the National Congress Party. The association of SRC Indore with the political party in 
power at the central and state levels should come as no surprise, as TLCs and the state government’s 
adult literacy program, Parhna Badhna Andolan (PBA, ‘Read and Change Movement’ in Hindi) had 
directly and indirectly supported electoral campaigns, as we have seen in Chapter 4.  
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Table 10: Major Changes in SRC Indore’s Work and Political Landscape in India and Madhya 
Pradesh 
No.  Period Main Areas of 
Academic and 
Technical Resource 
Support  
Other 
Organizational 
Aspects 
Central 
Government 
(Political 
Party in 
Power) 
State 
Government 
(Political 
Party in 
Power) 
1 1985-1987 Adult education for 
social welfare of the 
‘weaker sections of the 
society’ 
 National 
Congress 
Party 
National 
Congress 
Party  
2 1987-1991 Adult education for 
social welfare of the 
‘weaker sections of the 
society’ 
 
Participation in a 
UNESCO 
regional workshop 
-National 
Congress 
Party (-1990) 
-National 
Front (a shaky 
coalition, 
1990-) 
-National 
Congress 
Party (-1990) 
-BJP (1990-) 
3 1991-1993 Development of training 
materials and training 
for TLCs 
-Construction of a 
new office 
building with 
additional funding 
from NLM 
-Recruitment of 
new staff 
National 
Congress 
Party 
BJP  
 
4 1993-1996 Support for ‘Panchayat 
Raj’ 
 National 
Congress 
Party 
National 
Congress 
Party 
(panchayat 
elections in 
1994)  
5 1996-1998 Training and M&E for 
TLCs and PLCs 
-Change of 
directorship 
-Second national 
award in research 
-Organization of a 
state level 
workshop 
following the 
participation in a 
UNESCO 
regional workshop 
United Front 
(a center-left 
shaky 
coalition led 
by the 
National 
Congress 
Party) 
National 
Congress 
Party 
6 1998-2000 -External final 
evaluations of TLC/PLC 
districts 
-M&E of Parhna 
Badhna Andolan (PBA 
(‘Read and Change 
Movement’ in Hindi), 
the state government’s 
adult literacy program) 
 
-Nomination by 
MHRD as an 
organization to 
conduct external 
final evaluations 
of TLC/PLC 
districts 
-UNESCO-NLM 
award 
-Start of 2 
international 
-United Front 
(-October 
1999) 
-National 
Democratic 
Alliance (a 
center-right 
coalition led 
by BJP) 
(October 
1999-) 
National 
Congress 
Party  
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No.  Period Main Areas of 
Academic and 
Technical Resource 
Support  
Other 
Organizational 
Aspects 
Central 
Government 
(Political 
Party in 
Power) 
State 
Government 
(Political 
Party in 
Power) 
projects related to 
UNESCO 
-Membership of 
LRC Network 
7 2000-2005 -M&E of PBA and 
Mahila Parhna Badhna 
Andolan (MPBA (‘Read 
and Change Women’s 
Movement’ in Hindi), 
the state government’s 
female adult literacy 
program)  
-CEP 
-Construction of a 
new office 
building with 
funding from the 
Government of 
Japan (channeled 
through the Asia-
Pacific Cultural 
Centre for 
UNESCO 
(ACCU)) 
-MANGO pilot 
project  
-National 
Democratic 
Alliance (-
2004) 
-National 
Congress 
Party (2004-)  
-National 
Congress 
Party (-2003) 
-BJP (2003-) 
 
(i) The first period. The work of SRC Indore during the initial period between the creation of 
SRC Indore in 1985 and the establishment of NLM in 1987 was characterized by adult education for 
the ‘weaker sections of the society’. SRC Indore collaborated not only with MHRD and Madhya 
Pradesh state government, but also with the National and State Directorates of Panchayat and Social 
Welfare. Literacy was just one element of the overarching concept of adult education for social 
welfare of these disadvantaged groups. It was suggested that the relationship between the central and 
state governments was harmonious, as intersectoral and inter-agency collaboration was possible. The 
National Congress Party formed both the central and state governments till 1990 (Ashraf 2004:18; 
Kumar 2006:83). 
(ii) The second period. Once NLM had been established, the role of SRCs was reformulated to 
align with TLCs. It also came to be aligned, possibly, with UNESCO’s general model for the planning 
and implementation of literacy campaign. In this connection, the first direct contact between SRC 
Indore and UNESCO was made in 1987/88 when UNESCO Bangkok Office organized an Asia-
Pacific regional workshop in India in collaboration with the Directorate of Adult Education and 
MHRD. SRC Indore was one of the participants in the workshop. Although TLCs started being 
implemented in other states, it was not until 1991 that TLCs became operational in Madhya Pradesh. 
Meanwhile SRC Indore continued performing the old line of work focusing on adult education for 
social welfare of disadvantaged groups (Annual Reports of the SRC Indore 1987-1990).   
One of the reasons for the belated implementation of TLCs in Madhya Pradesh may be a 
change of government both at the central and state levels. In 1989, the National Front, a shaky 
coalition of the socialist party Janata Dal and regional parties, came to power at the center. However, 
the coalition lasted only eleven months until BJP ended support. Subsequently, the National Congress 
Party came to support the coalition for four months until it won in the 1991 mid-term election after 
the assassination of the party leader, Rajiv Gandhi, during his election rally (Ashraf 2004:18). In 
Madhya Pradesh, by contrast, the National Congress Party ceded power to BJP in the 1990 election 
(Kumar 2006:83).  
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(iii) The third period. Between 1991 and 1993, SRC Indore intensively worked for the 
implementation of TLCs in Madhya Pradesh by developing training programs and materials, and 
organizing training. The annual reports indicate that there were ‘TLC districts’ and ‘non-TLC 
districts’, suggesting that TLCs were not implemented in all districts of Madhya Pradesh. The 
distinction between ‘TLC districts’ and ‘non-TLC districts’ appeared important because the work of 
SRC Indore was mostly confined to ‘TLC districts’ not only between 1991 and 1993 when TLCs were 
implemented but also in the subsequent years. Suppose TLCs were associated with election 
campaigns, the distinction between ‘TLC districts’ and ‘non-TLC districts’ might be drawn by the 
political party that drove TLCs, possibly, the National Congress Party in power at the central level. 
However, the relationship between TLCs and the 1991 election result could not be verified as the list 
of ‘TLC districts’ and ‘non-TLC districts was unavailable. This period between 1991 and 1993 could 
be characterized by the start of conflicting relationships between the central and state governments in 
Madhya Pradesh, considering that the National Congress Party was in power at the center, and BJP at 
the state level.  
During this period, SRC Indore experienced considerable expansion in terms of staff and 
office building. For example, in 1991, SRC Indore started constructing a new office building with 
additional funding (apart from annual budgets) from the central government. In 1992, as the budget of 
the previous year turned out to be insufficient, SRC Indore requested further additional funding which 
was likely granted. Moreover, SRC Indore recruited a research fellow in 1991, and four research 
fellows (on an ad hoc basis) and a dispatch clerk in 1992, probably as a result of an increase in annual 
budgets. Obviously, SRC Indore’s work volume was boosted by the implementation of TLCs and 
SRC Indore enjoyed a good relationship with the central government.   
(iv) The fourth period. Once TLCs completed, adult literacy receded into the background of SRC 
Indore’s activities. For example, between 1993 and 1996, the focus of SRC Indore shifted onto 
‘Panchayat Raj’, although SRC Indore continued to work mainly in ‘TLC districts’. In collaboration 
with the Panchayat and Social Welfare Department of the state government and the United Nations 
Children’s Fund (UNICEF), Madhya Pradesh, SRC Indore developed a couple of handbooks on 
Panchayat Raj and organized sensitization camps for women Panchayat leaders (panch and sarpanch) 
in ‘TLC districts’, including tribal areas.  
In this connection, it is worth mentioning that in 1993, the Constitution was amended (73
rd
 
amendment) to empower local self-governments (Panchayati Raj Institutions (PRIs)). Madhya 
Pradesh was the first state in India which held panchayat elections at all the three levels (district 
(Zilla), block (Janpad), cluster/village (Gram)) in 1994. Kumar attributes the panchayat elections in 
Madhya Pradesh to the willingness of the state government formed by the National Congress Party. 
Indeed, the National Congress Party returned to power in 1993 in the state after the dismissal of BJP-
led government (Kumar 2006:83-84) resulting from an event that shook all India – the demolition of 
Babri Masjid in December 1992 which was led by the Hindu nationalist Rashtriya Swayamsevak 
Sangh (RSS) and its affiliates involving BJP volunteers (kar sevaks). During this period, the 
relationship between the central and state governments appeared harmonious, as the National 
Congress Party was in power at the center as well and the collaboration with the Department of 
Panchayat and Social Welfare was possible like the period before 1990.  
(v) The fifth period. TLCs and Post-Literacy Campaigns (PLCs) came back as the core activities 
of SRC Indore between 1996 and March 1999. Possibly due to an expansion of TLCs and PLCs 
implementation expected, the second SRC (SRC Bhopal, located in the state capital)
6
 was created in 
Madhya Pradesh. The two SRCs held a discussion on a division of labor in Madhya Pradesh and 
                                                          
6
 Managed by an NGO called Abhivyakti. 
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subsequently agreed that SRC Indore shall be responsible for 25 districts
7
 and SRC Bhopal, the rest of 
36 districts. The distinction between ‘TLC districts’ and ‘non-TLC districts’ disappeared from the 
annual reports after 1996, in part because TLCs and PLCs had covered all the districts in Madhya 
Pradesh by that time, and possibly because the United Front, a center-left shaky coalition government 
led by the National Congress Party, was in power at the center. It was also in 1996 that the Director of 
SRC Indore changed, which was viewed by the staff as a major event in its history.  
During this period, SRC Indore organized, in collaboration with District Literacy Committees 
(ZSSs), training for ‘functionaries’, ‘RPs (resource persons)’ and ‘full-timers’ whose identities, 
qualifications and functions were unknown. New reporting items were included in the annual reports 
in relation to these training activities. For example, SRC Indore was required to specify the degree 
(‘fully/partially’) of its involvement in the training activities (between 1996 and 1999) and to provide 
‘a brief note on coordination with state government/district administration’ (between 1996 and 2002). 
The reason for the inclusion of the additional reporting items was not clear.  
However, it could be related to the then political situation in India. In Madhya Pradesh, the 
National Congress Party continued to form the state government, whereas the central government was 
formed by the United Front whose key supporter was the National Congress Party. In this regard, the 
inclusion of the additional reporting items could be considered as a reminder that the training 
activities that would disadvantage or favor the coalition government shall be closely monitored.  
SRC Indore reported, for instance, close coordination with district level structures such as 
District Institutes for Educational Training (DIETs, training institutes for primary and secondary 
teachers), District Resource Units (units responsible for distributing teaching-learning materials) and 
ZSSs for the year 1996-1997. By contrast, for the year 1997-1998, SRC Indore reported close 
coordination with state-level structures such as SRC Bhopal, the State Literacy Mission Authority 
(SLMA) and the State Directorate of Adult Education (SDAE). The shift of focus from the district 
level onto the state level would indicate that the work of SRC Indore changed from direct support for 
the implementation of TLCs and PLCs to the one for M&E. SRC Indore thus expressed concern over 
‘the health of TLCs’ and ‘the weak TLCs’ in the annual report, provided that concurrent (mid-term) 
external evaluations of TLC districts were to take place shortly.  
It was during this period that SRC Indore started to be recognized nationally. For example, a 
research study on linkages between literacy and poverty conducted by an external consultant in 
collaboration with SRC Indore won the second national award in the field of research. SRC Indore 
also organized a workshop at the state level on the development of basic literacy materials for girls 
and women, following the staff’s participation in an Asia-Pacific regional workshop in Nepal 
organized by UNESCO in 1996.  
(vi) The sixth period. During the period between 1998 and 2000, SRC Indore saw another 
expansion. In early 1998, SRC Indore was selected by MHRD as an organization to conduct external 
final evaluations of TLC/PLC districts in other states. On this occasion, SRC Indore received a visit of 
a professor at the Jawaharlal Nehru University, one of India’s prestigious universities, for an ‘in-depth’ 
                                                          
7
 25 districts which fell under SRC Indore’s responsibility included:  
Division: Sagar 
District: 1. Sagar, 2. Chhaterpur, 3. Damoh, 4. Panna, 5. Tikamgarh 
Division: Gwalior 
District: 6. Guna, 7. Shivpuri, 8. Datia, 9. Gwalior 
Division: Jabalpur 
District: 10. Jabalpur, 11. Chhindwara, 12. Narsinghpur, 13. Bhalaghat, 14. Mandla, 15. Seoni 
Division: Ujjain 
District: 16. Ujjain, 17. Ratlam, 18. Mandsaur, 19. Shajapur, 20. Dewas 
Division: Indore 
District: 21. Indore, 22. Dhar, 23. Jhabua, 24. Khargone, 25. Khandwa 
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performance evaluation. All the work of SRC Indore was thoroughly evaluated, including “training 
and its quality, materials, their utility and distribution system, research and development work, media 
cell, population education integration in literacy, post literacy and continuing education trainings and 
materials, etc.” (Annual Report 1998-1999). In July 1998, SRC Indore hosted, at the request of the 
Directorate of Adult Education (MHRD), a workshop for nine SRCs (Indore, Bhopal, Jaipur, Patna, 
Delhi, Hariyana, Pune, Shimla and Punjab) on APPEAL Training Manuals on Planning and 
Management of Literacy and Continuing Education (AMPM) that we have examined in Chapter 4. In 
September 1998, for the World Literacy Day, the staff of SRC Indore published a series of articles on 
adult literacy in national newspapers and Indian Adult Literacy Journal. This was the only year that 
the staff of SRC Indore published literacy-related articles in major national newspapers and 
professional journals. In February 1999, SRC Indore received the ‘UNESCO-NLM award for its 
outstanding contribution to literacy for the year 1998-1999’ after the National Institute of Adult 
Education’s hasty examination, three weeks before the awarding ceremony took place.  
Early 1999 was further marked by two international projects assigned to SRC Indore in 
connection with UNESCO. The first was the adaptation of PLANET-1 (Package Learning Materials 
on Environment, UNESCO’s regional prototype audiovisual materials) into Hindi at the suggestion of 
the Asia-Pacific Cultural Centre for UNESCO (ACCU), the coordinating agency of the LRC Network. 
The second was a project
8
 funded by the Commonwealth of Learning, a partner organization of 
UNESCO in the field of open and distance learning. Then in early 2000, SRC Indore was nominated 
as a member of the LRC Network. SRC Indore started receiving, thereafter, annual budgets from 
APPEAL for various activities planned in the annual action plans for LRC Indore.  
While SRC Indore was steadily expanding the scope of its activities, there was a change of 
government at the central level. In October 1999, the coalition led by the National Congress Party, the 
United Front, which had been in power since 1996, was replaced by another coalition, the National 
Democratic Alliance, led by BJP, comprising 24 political parties (Ashraf 2004:18). This was the start 
of conflicting relationships between the central and state governments in Madhya Pradesh, especially 
because the latter continued to be formed by the National Congress Party. A few months before the 
general election, the state government launched its adult literacy program, Parhna Badhna Andolan 
(PBA) which led NLM to convene an emergency Governing Body meeting and to revise the annual 
action plan for SRC Indore. Possibly because of the launch of PBA, NLM suspended funding for the 
implementation of CEP in the state which had been under way since 1998.  
(vii) The seventh period. The work of SRC Indore in Madhya Pradesh substantially 
reduced during the period between 2000 and 2005. For example, after the bifurcation of Madhya 
Pradesh into two states in 2000, some of 16 districts forming part of Chhattisgarh, in which SRC 
Indore had been providing academic and technical resource support, came to fall no longer under SRC 
Indore’s responsibility, although support for those districts continued to a lesser degree. By contrast, 
the work in other states and international projects increased. The MANGO pilot project in India that 
we have examined in Chapter 2 was one of the international projects that started during this period.  
Another event marked this period as well. In a meeting with Directors of SRCs in 2003, NLM 
announced its intention to gradually reduce the amount of funds allocated to SRCs and encouraged 
Directors of SRC to find other funding sources to continue their work. The then SRC guidelines, 
reflecting the central government’s funding decision, emphasized the importance of “understand[ing] 
the clientele” and “find[ing] a place in the market for their expertise in resource support” (NLM, n.d. 
                                                          
8
 The project, involving two countries, India and Zambia, aimed at setting up technology-based community 
learning centers and providing training for a group of instructors in the use of technology to produce literacy 
materials. 
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d). The change implied that the provision of academic and technical resource support would rely more 
on the market (the clientele) rather than the government.  
Such decision may be due to a change in the political landscape in India. Until 2004, BJP-led 
coalition, the National Democratic Alliance formed the government at the center, while in the state, 
the National Congress Party was in power. The result of the general election in 2004 reversed the 
situation – the National Congress Party at the center and BJP in the state.  
After the news of a gradual reduction of the central funding for SRCs came out, a senior staff 
of SRC Indore remarked: “the ability of SRCs to find other funding sources than the central 
government will be tested.” There would be, thereafter, SRCs, successful in addressing the client’s 
needs and attracting financial resources, while others, less successful, would eventually cease to 
operate. It was in this context that the head of the Training Unit at SRC Indore started to think about 
“SRC’s transformation from an organization into an institute”. An institute, according to the head, 
was a venue where a group of experts offers specialized training and education programs for a fee. At 
this juncture, as in other periods of change before, SRC Indore’s academic and technical resource 
support underwent a transition, to which I turn in the next section.  
Changes in SRC Indore’s Academic and Technical Resource Support 
Before I examine in detail four main types of SRC Indore’s academic and technical resource support – 
training, materials development, research and M&E – I first take a quick look at how the work of SRC 
Indore was organized to show that the kind of transition SRC Indore would have to undergo was 
relatively drastic. At the time of research, SRC Indore had three units, including Research and M&E 
Unit, Materials Development Unit, and Training unit, which were staffed by regular staff (excluding 
contractual research fellows) as follows: 
 
 Research and M&E Unit: 1 senior staff who also headed the Training Unit and 2 junior staff; 
 Materials Development Unit: 2 senior staff and 2 junior staff; 
 Training Unit: 1 senior staff who also headed the Research and M&E Unit and 3 junior staff.9  
 
There had been no major change of staff in the three units since 1996 when the SRC Directorship was 
handed over to the incumbent.  
By contrast, there had been considerable changes in the content and the clientele of academic 
and technical resource support. Probably for this reason, SRC Indore had been flexibly deploying the 
staff in the three units, in accordance with the volume of work in each unit and the demand for the 
three types of academic and technical resource support. Particularly after 1999, SRC Indore 
increasingly engaged in the development of ‘training materials’ and ‘training on M&E’ which 
required collaboration between the Materials Development Unit and the Training Unit or between the 
Research and M&E Unit and Training Unit. This reflected an increase in the demand for training in 
the 2000s. In this context, the remark of the head of the Training Unit about “SRC’s transformation 
from an organization into an institute” was not, in fact, too far from the reality.  
As the content and clientele of academic and technical resource support changed, so did the 
staff’s expertise and skills required to provide support. Before 2000, it had been, in particular, 
anthropology and social work in which the staff were encouraged to pursue continuous professional 
education. For example, there was a junior training staff who obtained a Ph.D. in anthropology (his 
                                                          
9
 In addition to the three units above, there was one more unit at SRC Indore: Population and Development 
Education (PDE) Unit. The PDE Unit operated independently of the other three units, except for its occasional 
collaboration with the Materials Development Unit. It received a separate budget from NLM. For this reason, 
the section does not consider tasks of the PDE Unit as academic and technical resource support.  
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research topic was literacy in tribal areas) in the intervals of work, while several senior and junior 
staff earned masters’ degree in social work from the Indore School of Social Work and elsewhere. On 
that account, about half of professional staff at SRC Indore held a master’s degree in social work at 
the time of research.
10
 These disciplines had been considered useful for the work of SRC Indore 
which used to serve generally marginalized and disadvantaged populations or the ‘weaker sections of 
the society’.  
However, as the work of SRC Indore directly promoting the welfare of ‘the weaker sections 
of the society’ gradually reduced, expertise and skills in tribal literacy and social work became less 
required. Instead, the ability to understand interests of those who requested academic and technical 
resource support became more important, as demands for M&E and training grew.  
That the content and clientele of academic and technical resource support underwent changes 
further affected the preparation of annual budgets and action plans as well as annual reports of SRC 
Indore. That is, the lack of continuity in the content and clientele of academic and technical resource 
support in the 2000s made it difficult for SRC Indore to prepare detailed annual budgets and action 
plans for the following fiscal year.  
According to the NLM guidelines for SRCs, the Director and the staff of the SRC shall be 
responsible for preparing draft annual budgets and action plans which would be approved by in a 
regular SRC Governing Body meeting held in March (the end of the fiscal year). However, in the 
2000s, only broad and general annual budgets and action plans were approved by the Governing Body 
before the beginning of the fiscal year, while details were determined on an ad-hoc basis (‘on special 
request’ by the central and state governments and other governmental organizations) throughout the 
year. As a result, SRC Indore often had to seek ‘advice’ from the central and state governments before 
it took actions.
11
 Relatedly, annual reports of SRC Indore came to be filled with general or vague 
terms without details, and became organized in confused manners.  
                                                          
10
 Social work education in India appears influenced by Mahatma Gandhi’s political ideology characterized by 
“renunciation, noncooperation with established authority, and service designed to bring about changes within 
the man, in the character structure of both self and adversary” (Gould 1972:98). For example, there was a 
section called ‘Gandhi Shelf’ in the library of the Indore School of Social Work. The portrait of Gandhi also 
adorned the wall of the director’s office at SRC Indore. Social work under Gandhi’s influence seems to have 
particular political and educational connotations in India. For instance, Gould notes that Gandhi  
 
set examples which most Congress party workers endeavored to follow at least in some measure. Thus 
Congress party workers sought ways in their home districts to be of service to their fellow Indians. Many 
became educational entrepreneurs. Congress party leaders of every stature became identified with the work 
of founding, administering, or teaching in schools in their local area as a response to Gandhi’s concept of a 
politician as man who renders service to others. (Gould 1972:98)  
 
The Gandhian ideology further influenced other political parties and organizations. Rashtriya Swayamsevak 
Sangh (RSS), for instance, claims that “we are real followers of Gandhiji’s principle of tolerance and non-
violence” and “his Hind Swaraj could very well be a RSS text” (Kanungo 2002:190). In the late 1970s, RSS 
cooperated with the central government formed by the Janata Party in designing and implementing social 
programs such as adult education, social welfare, youth affairs, etc. to secure the flow of resources for its 
activities (186). Moreover, in the late 1980s, BJP leaders were said to have adopted Gandhian socialism in the 
hope of converting their party to an alternative to the National Congress Party (189).  
11
 The practice of leaving annual budgets and action plans broad and general seems to have further affected the 
relationship between senior (unit head) and junior staff. Without detailed action plan, the work in a unit was 
decided and performed on an ad-hoc basis, and on an individual basis rather than in team. In particular, tasks 
came to be assigned to junior staff through one-on-one negotiations with the unit head. In this context, if the unit 
head and junior staff failed to reach an agreement, which was often the case, junior staff refused to follow the 
instructions given by the unit head and delegated the assigned tasks to young contractual research fellows (there 
were three at the time of research). Thus, research fellows generally had too much work to handle and were left 
to work without sufficient information, guidance or feedback. Moreover, the relationship between junior staff 
had been affected. In this work environment, team work, cooperation, and information sharing rarely occurred. 
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Viewed in the light of the NLM guidelines for SRCs, the fact that SRC Indore sought ‘advice’ 
from the central and state governments before it took actions could be considered as an attempt to 
“understand the clientele” and “find a place in the market for their expertise in resource support” 
(NLM, n.d. d). Changes to SRC Indore’s academic and technical resource support brought about by 
this practice were considerable, as we shall see below. And so were changes to the knowledge to be 
taught in literacy and NFE programs.  
In what follows, I first examine changes in SRC Indore’s academic and technical resource 
support in details by each of the three main types – training, materials development, and research and 
M&E. I then discuss how these changes were related to the launch of CEP and the clientele of 
academic and technical resource support for CEP.  
Training 
Compared to the initial years, training activities had grown substantially at SRC Indore in the 2000s. 
Yet the training activities that had grown in the 2000s were not identical to the ones conducted in the 
1990s. Specifically, the profile of trainees had changed as well as the content of training. In this 
connection, training activities seem to have become more aligned with the NLM guidelines for SRCs 
in the 2000s. The guidelines specified trainees as well as contents of training as follows:  
 
At State Level  
 To give orientation training to SLMA [State Literacy Mission Authority] personnel enabling 
them to understand Continuing Education and perform their functions effectively;  
 To train CE [Continuing Education] personnel, consultants and resource persons; and 
 
At District Level  
 To train ZSS [Zila Saksharata Samiti – District Literacy Committee] functionaries in:  
o Project preparation;  
o Project execution; and  
o Monitoring and evaluation of literacy programmes; 
 To train functionaries of other departments; 
 To train resource persons for training of preraks, assistant preraks and teachers of literacy; 
 To prepare background material for training and reference; and 
 To train writers and institutions in development, production and assessment of neo-literate 
materials. (NLM, n.d. d) 
 
As the guidelines indicate, the changes in trainees as well as training contents were largely 
due to the launch of CEP in the late 1990s. In TLCs and PLCs, the role of SRC Indore was limited to 
training of ‘functionaries’, ‘resource persons (RPs)’ and ‘full-timers’. By contrast, in CEP, SRC 
                                                                                                                                                                                    
Instead, each staff preferred individual work and tried to keep essential means of work to oneself, among which 
informational materials and documents were the most important. Junior staff, therefore, considered as a 
privilege having an individual ‘armaari’ (‘a locker’ in Hindi in which the staff could store materials and 
documents). For that reason, gaining access to an informational material or document that someone else stored 
in his or her locker became a battle. A consequence, as junior staff noted, was bitter disputes which arose at least 
twice a month among the staff, due to lack of document and information sharing, and communication. 
Furthermore, access to office computers, internet, outgoing telephone lines, fax, and even letters was mostly 
confined to senior staff. The general atmosphere at SRC Indore was not as congenial as expected. Junior staff 
rarely spoke and even some senior staff kept silent throughout staff meetings held between 2003 and 2005. 
Junior staff, on the other hand, became increasingly rebellious, delegating many of their work to young, 
inexperienced contractual research fellows. On account of this situation, many senior staff were worried about 
the future of SRC Indore at the time of research.  
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Indore provided training designed predominantly for ZSSs on management issues such as proposal 
preparation and M&E. At the same time, SRC Indore coordinated more closely with the state 
government and acted more proactively than in TLCs and PLCs where the role of SRC Indore was 
marginal, by preparing CEP strategy proposals for the state government, for instance.  
With these changes, the nature of training had also changed. In the 1990s, as the role of SRC 
Indore in TLCs and PLCs was smaller, there was another type of training developed separately from 
TLCs and PLCs. This type of training was oriented toward skills development of marginalized and 
disadvantaged populations or ‘communities’ such as SCs, STs, Muslims, and women. ‘Skills’ in 
question were ‘vocational skills’ or those for craft making or “the art of making school bags, ladies 
hand bags, chappals [sandals] and leather toys” (Annual Report 1995-1996). These training activities 
were organized at the adult education centres in Indore district run by the NGO managing SRC Indore, 
probably due to the needs for intensive support and continuous monitoring over time.  
In the 2000s, by contrast, training became more oriented toward information giving such as 
‘training of district core groups for the preparatory phase of continuing education programme’, 
‘orientation on project formulation in CE’ which usually lasted for one or two days only. In these 
training activities, SRC Indore provided information on the roles and responsibilities of trainees 
defined by the central or state government. Based on the guidelines or other information provided by 
the government, SRC Indore prepared training sessions, coupled with training materials such as 
handbooks and folders. These training activities were usually structured around oral presentations and 
notes taken by SRC Indore staff (trainers) on flipcharts, rather than training materials prepared by 
SRC Indore. Training sessions sometimes involved guidance on preparing particular documents such 
as project proposals and action plans. According to SRC Indore, “SRC is…acting as a referral centre 
for the districts. This is specific to their needs regarding preparation of project proposals for the 
continuing education programs” (Annual Report 2000-2001:23). 
There was a clear shift around 2000, therefore, in the clientele and content of training 
provided by SRC Indore. The shift turned out to be favorable for the central and state governments 
rather than marginalized and disadvantaged populations who used to be direct beneficiaries of skills 
development training in the 1990s. Nevertheless, while skills development training for marginalized 
and disadvantaged groups was no longer reported in the section on training of SRC Indore’s annual 
reports, similar activities continued and came to be reported in the section on CEP instead. This was a 
strategic choice made by SRC Indore, as we shall see further below.  
Materials development  
A similar shift around 2000 to the one in training can also be noted in materials developed by SRC 
Indore. Prior, materials produced by SRC Indore were mostly limited to basic and post literacy 
primers (in Hindi and tribal languages) and simple reading materials for neo-literate adult learners. 
Since around 1999, the type and format of materials developed by SRC Indore had considerably 
diversified. The diversification of materials was largely due to the implementation of CEP which 
could cover diverse subjects. The main tasks of SRCs specified in the NLM guidelines concerning 
materials development included: 
 
 Preparation of a curriculum framework for neo-literate material; and  
 Preparation of print and non-print material for continuing education (NLM, n.d. d)  
 
For CEP, SRC Indore developed various types of materials in collaboration with local writers 
and experts, notably: ‘joyful reading’ materials written based on folktales, Indian and world literatures 
which emphasized ‘moral values’; ‘self-reading’ materials which provided information on health and 
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nutrition issues and the central and state governments’ social and economic development programs 
(‘schemes’); training materials for facilitators (Preraks); ‘skills development’ materials concerning, 
for example, poultry farming, vegetable garden, block printing; materials for raising ‘legal awareness’ 
which explained law in a simple language. In addition to these materials, SRC Indore adapted 
prototype print and audiovisual materials as a member of the Learning Resource Centre for Girls and 
Women (LRC) Network under UNESCO’s Asia-Pacific Programme of Education for All (APPEAL).  
Although the production of materials for literacy and NFE programs in India had been a 
monopoly of SRCs, the NLM guidelines for SRCs suggested a change:  
 
In the area of material preparation, the SRCs have a very challenging role to play. While 
they would be the pioneers in orienting everyone concerned about criteria for judging 
materials for adult learners, they should also be able to compete with other producers 
when materials are selected for literacy programmes (NLM, n.d. d).  
 
This change may be related to another change that had been happening in the 2000s. That is, the 
Directorate of Adult Education (DAE) of the Ministry of Human Resource Development (MHRD) 
started to identify and recommend areas in which materials should be developed and to specify their 
contents. At the same time, DAE became more active in the field testing of existing materials “to 
make them more effective for the target learners” (MHRD 2002:127).  
Although the NLM guidelines for SRCs referred to “criteria for judging materials for adult 
learners”, the guidelines hardly made such ‘criteria’ clear, nor did DAE. Nevertheless, if we shift our 
attention to a broader context within which teaching-learning materials in formal education system 
was discussed in the late 1990s and the early 2000s, a controversy surrounding primary and secondary 
school textbooks, in particular, criteria for judging those textbooks, came to our notice.  
In 1999, when the National Democratic Alliance led by BJP came to power at the center, the 
heads of major academic and research institutions, such as the Indian Council for Social Science 
Research (ICSSR), the Indian Council for Historical Research (ICHR), the National Council of 
Educational Research and Training (NCERT), were replaced by those who had affinity with the 
Hindutva ideology of the Hindu nationalist Rashtriya Swayamsevak Sangh (RSS). New primary and 
secondary school textbooks developed by NCERT under the BJP-led coalition government 
particularly aroused criticism as they were allegedly influenced by the Hindutva ideology (Frontline 
Vol.18 (11), May 26-June 8, 2001; Frontline Vol.18 (15), July 21-August 3, 2001; cf. Jaffrelot 1998: 
352-354). Relatedly, Bénéi indicates that “particular kinds of politically or religiously influenced 
curricula have long existed in some states, such as in the northern Hindi belt over which the RSS had 
a very strong influence for decades” (Bénéi 2001:198). Given this context, it is likely that “criteria for 
judging materials for adult learners” also concerned political or religious influence.  
The impact of materials for literacy and NFE programs on politics cannot be underestimated. 
Raina, for example, notes that the literacy primers used for TLCs in the state of Andhra Pradesh 
served as a catalyst for social movements, in particular, women’s anti-liquor movement, which forced 
the state government to prohibit liquors. Confronted with such movements, Andhra Pradesh state 
government initially issued a decree to require mandatory approval of the literacy primers by the 
state’s home department, in addition to NLM’s approval. NLM, however, quickly intervened to have 
the decree withdrawn (Raina 2002:118-119).  
Shifting our attention back to SRC Indore, some of the materials produced by SRC Indore for 
CEP could, indeed, be susceptible to political or religious influence. Examples include ‘joyful reading’ 
materials which explicitly aimed to promote ‘moral values’, and materials for raising ‘legal 
awareness’. In this context, it is understandable that diverse materials that SRC Indore started to 
produce for CEP around 2000 were subject to more careful screening than before. Through such 
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screening, ideological or religious influence on SRC Indore’s materials was likely assessed for the 
‘suitability’ of adult learners.   
Research and M&E 
Prior to 2000, research had been the most important type of academic and technical resource support 
at SRC Indore, as evidenced by, for example, the objectives of SRC Indore set forth in the first annual 
report: 
 
(1) survey of the community to find the need of the areas;  
(2) survey of the available literature personnel and training materials for adult education in M.P. 
[Madhya Pradesh];  
(3) review of the available literature;  
(4) organize one training programme of literacy and prepare the curriculums as well;  
(5) survey of the Adult Education Programme and the technique being used to bring about social 
awareness. (SRC Indore, Annual Report 1985-1986) 
 
Whereas SRC Indore could freely choose research topics in the initial years, it was no longer 
the case in the 2000s. The NLM guidelines for SRCs defined the role of SRCs in research as follows:  
 
the role of the SRCs in the field of adult learning will be to carry out proactive research in 
the shape of case studies or in the form of operational research and even fundamental 
research (NLM, n.d. d). 
 
The NLM guidelines further specified ‘possible areas of research’ related to CEP. Such detailed 
specification of areas of research made a sharp contrast to the other types of academic and technical 
resource support specified in the guidelines. To illustrate:  
 
 Comparative acceptance and efficacy of neo-literate materials prepared by resource centres 
and other producers;  
 Operationalisation of an integrated approach to literacy;  
 Organisation of learning groups in continuing education;  
 Training needs of Preraks [literacy teachers or facilitators] and the Assistant Preraks;  
 Efficacy of training given to resource persons and to the Preraks;  
 Peoples’ perception of and need for continuing education programmes;  
 Extent to which the CE [Continuing Education] objectives converge with popular expectations 
and requirements;  
 Additional inputs which can be provided to the entire gamut of adult learning to make it 
attuned with global objectives;  
 Comparability of NLM norms with MLL [Minimum Levels of Learning] prescribed for formal 
education to facilitate the organising of equivalency programmes; and  
 Development of gender equity and equality, fight against discrimination and the concept of 
culture of peace through continuing education (NLM, n.d. d). 
 
Because of the guidelines or for other reasons, the number of research conducted by SRC 
Indore staff declined sharply around 1999. Moreover, after a series of research articles published in 
the Indian Adult Education Journal in 1999, the staff were prohibited from publishing any research 
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article in the Journal. The staff’s frustration was particularly mounting in 2003-2005 because their 
research proposals could not obtain approval from the Director of SRC Indore.
12
 
In writing research proposals, the staff were conscious of a distinction between ‘research’ and 
‘study’ and that their research should fall into a category of ‘study’ rather than that of ‘research’. Yet, 
no official definition of ‘study’ or ‘research’ was available. A list of SRC Indore’s ‘research studies’ 
undertaken up to 2003 shows, moreover, that ‘research’ and ‘studies’ were combined as ‘research 
studies’, rather than considering them as separate categories (SRC Indore, “Risarc Suchi”). The list 
suggests that there were roughly four groups of ‘research studies’. The first group fell into a category 
of evaluations and assessments of SRC Indore’s academic and technical resource support, such as 
training and materials. The second group of ‘research studies’ was subsumed under need assessments 
of beneficiaries (i.e., adult learners, facilitators, instructors, districts, etc.) of SRC Indore’s academic 
and technical resource support. ‘Research studies’ on teaching methods for adult education, and those 
on awareness, interests and practices of adult learners constituted the third and fourth groups. 
Predominant was the first group of ‘research studies’.  
A comparison between the list of SRC Indore’s ‘research studies’ and ‘possible areas of 
research’ stipulated in the NLM guidelines for SRCs indicates a relative lack of ‘proactive’ nature and 
‘operationality’ in SRC Indore’s ‘research studies’, but the gap could have been overcome with the 
willingness and direction of the Director of SRC Indore. Therefore, that the Director rarely approved 
the staff’s research proposals should have other reasons.  
The staff also had tacit understanding of research methods they could use. For example, 
quantitative research methods were more encouraged than qualitative ones, even though the staff were 
not adept at the former. Since collecting primary data was both costly and impractical in large states 
like Madhya Pradesh, quantitative research would have to rely on data already available at the state, 
district and sub-district levels. If the staff needed to collect data, ‘sampling’ was more encouraged 
than collecting data on the whole population (e.g., districts, blocks, adult learners), although the staff 
                                                          
12 Although there were a number of external events that shaped the work of SRC Indore, the major event that 
was often cited by the staff of SRC Indore was the appointment of a female director in 1996. Before 1996, SRC 
Indore was headed by a male director and under his directorship, the female director worked as the head of the 
Research and M&E Unit. The appointment of the female director was frequently associated, in the mind of the 
staff, with changes of their work. For example:  
 
“Under the previous Director, the staff always came in early in the morning and worked till 
evening or even till night. Research work used to be done more properly.” (a male junior staff) 
 
“The previous Director was orderly and disciplined. He set an example of order and discipline to 
SRC staff. He came in to work before anyone else. He never read newspapers in his office, as the 
actual Director does. He always wrote something at his desk and encouraged the staff to write 
something. He was very good at balancing male and female staff at SRC.” (a female senior staff)  
 
Indeed, under the incumbent Director, all the senior positions (the heads of the units) were filled by women. By 
contrast, the junior positions were filled predominantly by men. The female senior staff continued:  
 
“She doesn’t make decisions based on a long-term strategy for organizational development; she takes a 
short-term and personal view of things.” (a female senior staff)  
 
All these remarks reflected some elements of truth. As I have discussed above, research had been the major 
objectives of SRC Indore in the initial years and had subsequently become the nerve center of the work of SRC 
Indore. ‘Research studies’ conducted by SRC Indore till then concerned, to a great extent, evaluations and need 
assessments of its own academic and technical resource support. It is likely, therefore, that research had served 
as a bargaining chip for SRC Indore in negotiations with the Governing Body, in particular, the central 
government, over annual budgets and action plans, and the content of academic and technical resource support. 
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usually used the term ‘sampling’ to refer to their selection of particular sites (e.g., districts, blocks) 
without applying any sampling methods. 
When we shift our attention to a larger research community in Madhya Pradesh, moreover, 
there were some incidences related to Madhya Pradesh state government that are worth mentioning. In 
2003, a French researcher (Leclercq 2003) published a paper in one of major national weeklies, 
Economic and Political Weekly (EPW), based on his field research on the quality of the state 
government’s non-formal education program (Education Guarantee Scheme (EGS)) and primary 
schooling in Madhya Pradesh. His paper met severe counterargument by two senior civil servants of 
the state government responsible for EGS (Sharma and Gopalkrishnan 2003) which was subsequently 
published in EPW. The two senior civil servants argued why the state government must defend EGS 
against the foreign researcher’s findings, whereas Indian researchers had already questioned the 
quality of EGS and similar programs (for example, Drèze and Sen 1996(2002), see further below in 
this chapter):  
 
This [offering the counterargument] is important because at stake is the credibility of a 
home-grown response to the educational challenge of reaching schools to remote villages 
and habitations in India, a scheme which the government of India has felt appropriate to 
scale up to the national level (Sharma and Gopalkrishnan 2003:5210).
13
  
 
Additionally, after having collaborated in Leclercq’s field research, Eklavya, an NGO known 
nationwide for its innovative science teaching programs
14
 in the government-run secondary schools in 
Madhya Pradesh, was forced to close down all its programs by the state government (Frontline Vol.19 
(18), August 31-September 13, 2002). The incidence suggests that the state government closely 
censored research publications on its programs as well as NGOs active in the state which had 
connections outside the country.  
Another incidence concerned an international NGO, ActionAid, Madhya Pradesh. Their 
signature program, REFLCT which combines participatory research, adult literacy and community 
development activities, had been banned in Madhya Pradesh after a few successful cases, according to 
an ActionAid staff. Relatedly, despite the fact that some staff of SRC Indore had been trained in 
Participatory Rapid Appraisal (PRA) techniques and had conducted training sessions for district and 
sub-district level actors by using training manuals on PRA techniques developed by SRC Indore, the 
staff had never used techniques for their research studies (e.g., needs assessments of adult learners). 
Considering these incidences, a likely reason for the Director’s disapproval of the staff’s research 
proposals was to avoid any trouble with the state government.  
Whereas research studies diminished substantially, M&E activities that SRC Indore 
undertook at the request of the central and state governments increased considerably. For example, 
most monitoring activities carried out by SRC Indore in Madhya Pradesh in the 2000s were performed 
at the request of the state government for its adult literacy program, Parhna Badhna Andolan (PBA), 
and female adult literacy program, Mahila Parhna Badhna Andolan (MPBA). Monitoring activities 
for PBA and MPBA generally involved visits by SRC Indore staff to 12-15 districts in the state (once 
or twice a year) to check if M&E systems (e.g., management information system (MIS), monitoring 
officers, test papers) had been established and functioning. Occasionally monitoring activities 
included visits to villages to observe field level activities. Although SRC Indore was responsible for 
                                                          
13
 Madhya Pradesh state government’s EGS had been adopted by the Planning Commission as a model for the 
centrally sponsored scheme (CSS) (see Chapter 4).  
14
 Hoshangabad Science Teaching Programme. 
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25 districts in the state, no staff had visited around 10 districts which nonetheless fell under SRC 
Indore’s responsibility. 
While SRC Indore undertook no evaluation work in Madhya Pradesh in the 2000s, it had been 
conducting since 1999 both evaluation and monitoring work in other states instead, notably, in 
Maharashtra, Bihar and Uttar Pradesh, at the request of the central government. M&E activities of 
national literacy and continuing education programs were usually carried out by following the M&E 
guidelines developed by NLM. That is, SRC Indore staff visited districts (i.e., District Literacy 
Committees (ZSSs)) concerned, asked questions about the aspects to be monitored or evaluated 
(provided in the guidelines), and prepared reports of findings (reporting templates were also included 
in the guidelines). In the case of final evaluations, SRC Indore staff administered tests to learners in 
collaboration with local officers, according to the guidelines.  
The above examination suggests that there was a change around 1999-2000 in the clientele 
and content of research and M&E work conducted by SRC Indore. In the initial years, SRC Indore 
viewed research and M&E as similar activities, as evidenced by its organizational structure combining 
responsibilities for both research and M&E into one unit (Research and M&E Unit) and its list of 
‘research studies’ including a number of evaluations. However, as M&E activities became 
standardized in the 2000s with the central and state governments’ guidelines, M&E work came to be 
distinguished from research studies, particularly in the kind of skills required – the ability to carefully 
balance what the central government expected and what the monitored or evaluated districts wished to 
be reported to the central government. For example, SRC Indore staff sometimes modified monitoring 
or evaluation findings at the request of districts. They even readministered tests to learners to obtain 
different results. Therefore, M&E activities in the 2000s essentially consisted in the creation of 
mutually acceptable findings and evidence for the central government and the monitored or evaluated 
districts by directly involving those who would receive M&E reports and those who would be 
monitored or evaluated in the processes of producing findings and evidence than research work.  
Continuing Education Programme (CEP) 
I have discussed above that the changes in the three main types of SRC Indore’s academic and 
technical resource support could be characterized, to a large extent, by greater influence and control of 
the central and state governments over academic and technical resource support, especially in relation 
to the launch of CEP by the Government of India in the late 1990s. Although SRC Indore generally 
struggled to meet the demand of the central and state governments, it could also manage to create a 
niche for itself in a new type of academic and technical resource support related to CEP in an attempt 
to survive cuts in the central government’s funding for SRCs. In what follows, I examine the way in 
which SRC Indore could find its niche by taking advantage of the suspension of CEP in Madhya 
Pradesh and resources that SRC Indore could access through the Learning Resource Centre for Girls 
and Women (LRC) Network under UNESCO’s Asia-Pacific Programme of Education for All 
(APPEAL). 
The Government of India’s CEP was adapted from regional models of continuing education 
programs developed and disseminated under APPEAL. In the First Meeting for Regional Co-
ordination of APPEAL in 1988, UNESCO and member states agreed that the following six types of 
continuing education programs would be developed and disseminated as regional models: (i) Post 
Literacy Programmes (PLPs);
15
 (ii) Equivalency Programmes (EPs);
16
 (iii) Income Generating 
                                                          
15
 The post-literacy programmes (PLPs) “aim to maintain and enhance basic literacy, numeracy and problem 
solving skills, giving individuals sufficient general basic work skills enabling them to function effectively in 
their societies” (UNESCO Principal Regional Office for Asia and the Pacific 1993c:6). 
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Programmes (IGPs);
17
 (iv) Quality of Life Improvement Programmes (QLIPs);
18
 (v) Individual 
Interest Promotion Programmes (IIPPs);
19
 and (vi) Future Oriented (FOs) Programmes
20
 (UNESCO 
Principal Regional Office for Asia and the Pacific 1993c:6).  
Of the six, the Government of India chose the following four models when it launched CEP in 
1996: (i) Equivalency Programme (EP) which would allow learners to obtain a degree/certification 
equivalent to the one of the formal education system; (ii) Quality of Life Improvement Programme 
(QLIP) which “aim to equip learners and the community with that [sic] essential knowledge, attitudes, 
values and skills which enable them to improve the quality of life as individuals and as members of 
the community”; (iii) Individual Interest Promotion Programme (IIPP) which “provide individuals 
[with] the opportunity to participate in, and to learn (1) Social (2) Cultural (3) Spiritual (4) Health (5) 
Physical and (6) Artistic interests of their choice” or in “operational terms…..hobbies”; and (iv) Skill 
Development and Income Generating Programme (IGP) designed to “help participants acquire or 
upgrade vocational skills and enable them to conduct income-generating activities”. Post Literacy 
Programmes (PLPs) and Future Oriented (FOs) Programmes were, thus, not included in CEP in India.  
The implementation of CEP was supposed to rely on the administrative structures set up for 
TLCs. There were, however, some complexities involved in the design of CEP. That is, CEP required 
the establishment and management of Continuing Education Centres (CEC) at the cluster/village level. 
While the District Literacy Committee (ZSS) headed by the District Collector still retained the overall 
responsibility for implementing CEP, the responsibility for managing CECs was entrusted to local 
facilitators (preraks, assistant preraks, and nodal preraks). Officially, a CEC was planned to be 
established “in every major village” for “a population of 2000-2500” and a Nodal Continuing 
Education Centre (NCEC) for “a cluster of 10-15 CECs”. Yet, the budget allocated to the 
implementation of CEP under the Ninth Five Year Plan (1997-2002) was only enough to establish 50 
CECs nationwide in addition to 60 CECs already in operation (Daswani 2002:239). These constraints 
made the implementation of CEP difficult.  
However, CEP’s general implementation difficulties were not the decisive factor for the 
central government’s decision about the suspension of CEP in Madhya Pradesh. What was likely 
more decisive was, as we have seen in Chapter 4, the unexpected launch of the state government’s 
adult literacy program, Parhna Badhna Andolan (PBA). This was because the institutional 
arrangements for PBA were largely similar to those for CEP, except that the institutions to which 
funds were transferred were different between PBA and CEP. Specifically, the state government 
planned to establish, under PBA, a Cluster Resource Centre (Jan Shiksha Kendra, ‘people’s education 
center’ in Hindi) for each one or two cluster/village-level local self-government (Gram Panchayat) 
                                                                                                                                                                                    
16
 The equivalency programmes (EPs) “are designed as alternative education programmes equivalent to existing 
formal general or vocational education” (UNESCO Principal Regional Office for Asia and the Pacific 1993c:6). 
17
 The income generating programmes (IGPs) “help participants acquires or upgrade vocational skills and enable 
them to conduct income-generating activities. IGPs are those vocational continuing education programmes 
delivered in a variety of contexts and which are directed in particular towards those people who are currently not 
self-sufficient in a modern world, that is those persons at or below the poverty line” (UNESCO Principal 
Regional Office for Asia and the Pacific 1993c:6). 
18
 The quality of life improvement programmes (QLIPs) “aim to equip learners and the community with that 
[sic] essential knowledge, attitudes, values and skills to enable them to improve quality of life as individuals and 
as members of the community” (UNESCO Principal Regional Office for Asia and the Pacific 1993c:6). 
19
 The individual interest promotion programmes (IIPPs) “provide opportunity for individuals to participate in 
and learn about their chosen social, cultural, spiritual, health, physical and artistic interests” (UNESCO Principal 
Regional Office for Asia and the Pacific 1993c:6). 
20
 The future oriented (FOs) programmes “give workers, professionals, regional and national community leaders, 
villagers, businessmen and planners new skills, knowledge and techniques to adapt themselves and their 
organisations to growing social and technological changes” (UNESCO Principal Regional Office for Asia and 
the Pacific 1993c:6). 
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covering ten to twelve villages and transfer funds from the Rajiv Gandhi Shiksha Mission (the Chief 
Minister’s Office of the state government) to the Chief Executive Officer of the district-level local 
self-government (Zilla Panchayat) who would then transfer funds to village-level committees 
(Parhna Badhna Samitis). The Cluster Resource Centre in PBA was thus equivalent to the Continuing 
Education Centre in CEP. Given the apparent similarities and weak control of the use of funds under 
the centrally sponsored scheme (CSS), compounded by the assertiveness of the state government, it is 
possible that NLM under the BJP-led coalition government at the center feared for the diversion of 
funds for CEP by the National Congress Party-led state government for PBA. In this regard, it should 
be noted that PBA was one of the state government’s social sector programs delivered through the 
‘mission’ mode which seemed to have contributed to the 1998 election victory of the National 
Congress Party in Madhya Pradesh.  
Despite the suspension of CEP in the state, SRC Indore continued working on CEP, by 
presenting existing activities as ‘innovative pilot’ CEP in the annual reports and elsewhere. These 
activities fell into the following two types of CEP: (i) Skill Development and Income Generating 
Programme (IGP); and (ii) Quality of Life Improvement Programme (QLIP). An examination of the 
two types of CEP shows why SRC Indore chose, rather strategically, to present existing activities as 
CEP.  
The first type, IGP, was in fact the old line of training activities that SRC Indore used to 
organize in the 1990s, that is, skills development training for the so-called ‘weaker sections of the 
society’ such as SCs, STs, women and minorities (e.g., Muslims), conducted at the adult education 
centres ran by the NGO (Bhartiya Grameen Mahila Sangh (BGMS), Indian Rural Women 
Association) managing SRC Indore. In the annual reports in the late 1990s, SRC Indore started to 
present these adult education centres as Continuing Education Centres and reported to have “test[ed] 
out the inputs and innovative activities” at the Centres (Annual Report 1998-1999). One reason for 
this conversion may be related to the NLM guidelines for SRCs which specified kinds of training 
SRCs should undertake (see page 135). According to the guidelines, skills development training could 
no longer be presented as ‘training’.  
The second type of continuing education program, QLIP, was also a continuation of activities 
that SRC Indore had been conducting since 1985 – Population and Development Education (PDE). In 
the 2000s, SRC Indore started using PDE and QLIP interchangeably in the annual reports. This could 
be a natural consequence because PDE was often conducted at the adult education centres run by the 
NGO managing SRC Indore which primarily worked in the area of maternal and child health.
21
 As the 
                                                          
21 PDE remained obscure, compared to the other work of SRC Indore. The obscurity may be due in part to the 
budget for PDE which was allocated separately from that for the SRC, even though PDE formed part of the 
SRC’s responsibility. However, the obscurity may also be due to the controversial population policy in Madhya 
Pradesh. Madhya Pradesh was one of five states (Andhra Pradesh, Madhya Pradesh, Maharashtra, Rajasthan, 
and Uttar Pradesh) to which the National Human Right Commission issued notices in 2000 concerning 
questionable population policies. According to an article published in Frontline, the state population policy 
provided anti-women, anti-SC, anti-ST, anti-child, and anti-poor disincentives and incentives for the acceptance 
of small family norms and terminal methods of contraception (e.g., vasectomy). The state policy, for example, 
prevented women with more than two children from running for elections to local self-governments (PRIs). 
Moreover, the performance of family planning and reproductive and child health programs (i.e., acceptance of 
small family norms and terminal methods of contraception) was linked to the allocation of grant resources to 
local self-governments as well as performance evaluations of medical officers and other health workers 
(Frontline 19(19), September 14-27, 2002). The significance of the population policy potentially increased due 
to a national debate over the delimitation of constituencies after the 84
th
 Amendment to the Constitution in 2001 
and the passage of the Delimitation Bill in the Houses of Parliament in 2002. The 2001 Constitutional 
Amendment allowed changes in the boundary of electoral constituencies by lifting the freeze on the delimitation 
stipulated by the 42
nd
 Constitutional Amendment in 1976. The Delimitation Bill further authorized the states to 
establish a Delimitation Commission which would start redrawing the boundary based on the 1991 Census 
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Government of India hinted the possibility to stop financing for PDE after the announcement of the 
United Nations Fund for Population Activity (UNFPA)’s22 discontinuation of funding beyond 2007 
(MHRD 2001), it is probable that SRC Indore started to secure funding for PDE by presenting it as 
QLIP so that PDE could be funded under the centrally sponsored schemes (CSSs) for SRCs or CEP.  
While CEP provided SRC Indore with means to continue the existing activities as they could 
be presented as ‘innovative’ pilot CEP, and thereby serving the regular clientele, CEP also gave SRC 
Indore an idea of new activity to serve another regular clientele. Between 2003 and 2005, SRC Indore 
engaged in the design and development of a five year distance education program for local Continuing 
Education Centre facilitators (preraks) possibly with the intention of providing them with the 
opportunity to obtain a degree equivalent to that of formal education, thus, a kind of the Equivalency 
Programme (EP). This activity, however, was reported as ‘training’ rather than as CEP in the annual 
reports, as it corresponded to the concept of ‘training’ specified in the guidelines. Such reporting was 
also likely because the activity could be more easily justified, provided that the full scale 
implementation of CEP in the state was suspended.  
Considering the universal budget constraints for CEP nationwide and the increase in training 
activities conducted by SRC Indore in the 2000s, it seems undeniable that SRC Indore took advantage 
of CEP to continue serving its exclusive regular clientele, while, in the name of CEP, training of those 
who were to be involved in the implementation of CEP had to be prioritized rather than the actual 
implementation of CEP to reach the weaker sections of the society as a whole. As a result, the original 
concept of ‘continuing education’ had significantly been compromised.  
Clientele of SRC Indore’s Academic and Technical Resource Support for CEP 
Despite the original concept of ‘continuing education’ as a more democratic education system than 
the “selective, elitist, academic” formal education system (UNESCO Principal Regional Office for 
Asia and the Pacific 1993c:4), the Government of India’s CEP as shaped through SRC Indore’s 
academic and technical resource support indicates that CEP further strengthened the selective and 
elitist features of the education system in India rather than eliminating them. The most noticeable 
difference between the Government of India’s CEP and the original concept of ‘continuing education’ 
lay in the target populations.  
Although the original concept of ‘continuing education’ was built in principle on the premise 
that “[t]here should be linkages between basic literacy, post literacy and continuing education”,23 the 
linkage between literacy and continuing education had never been clearly established in the 
Government of India’s CEP (Daswani 2002: 236). Indeed, the Government of India’s CEP did not 
include Post Literacy Programmes (PLPs) as one type of continuing education programs, whereas the 
regional models of continuing education programs developed and disseminated under APPEAL 
                                                                                                                                                                                    
population data. The rationale behind the Delimitation Bill was that the latest delimitation made based on the 
1971 Census figures no longer matched the actual population figures, due to disparities in the population growth 
in electoral constituencies across and within the states (Frontline 19(12), June 8-21, 2002), causing under- and 
over-representation in the national and state legislatures (Frontline 18(17), August 18-31, 2001). However, the 
subsequent Constitutional Amendment imposed back the freeze on the delimitation until 2026 (Frontline 19(12), 
June 8-21, 2002). This was because there was a fear especially among political parties that the number of seats 
would be allotted in favor of the states with a poor record in curbing the population growth, notably, the 
northern states, at the expense of the states with a good record, the southern states, if the delimitation was based 
on the 1991 Census. Some argued, in this context, that the state governments would be motivated to enhance 
their efforts to stabilize the population growth if the redrawing was postponed till 2026 (Frontline 18(17), 
August 18-31, 2001). 
22
 The United Nations Fund for Population Activity (UNFPA) supported member states’ population policies 
(e.g., family planning).  
23
 http://nlm.nic.in/sch_nlm1.htm, Guidelines of Schemes of CE, accessed on 30 September 2004. 
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included PLPs. Thus, non-literate adults had been excluded from the target populations of the 
Government of India’s CEP, although the original concept of ‘continuing education’ did not 
necessarily exclude them (see page 126, footnote 3). While excluding non-literate adults, the target 
populations of the Government of India’s CEP had been extended to: i) school dropouts; (ii) those 
who had completed primary schools; (iii) those who had completed non-formal education programs; 
(iv) the other members of the community interested in lifelong learning opportunities; and (v) neo-
literates who had completed literacy programs under TLCs, PLCs/PLP or others (Daswani 2002:239). 
It appears, therefore, that the target groups of the Government of India’s CEP, though diversified 
compared with those of TLCs and PLCs/PLP, were rather specific than inclusive. 
By contrast, Madhya Pradesh state government’s adult literacy program, PBA, targeted non-
literate adults with emphasis on women and local self-governments (PRIs). Provided that PBA 
provoked a strong reaction of NLM with a proposal for alternative institutional arrangements to those 
for TLCs and CEP, apparently with a view to channeling resources, it may well be argued that what 
was at stake in PBA (implemented by the National Congress Party-formed state government) and 
CEP (suspended by the BJP-led coalition government at the center) was base voters (program target 
populations) for those who would run for elections (district/cluster/village-level leaders who would 
organize activities on the ground). In this connection, it should also be noted that SRC Indore 
continued supporting, either through ‘innovative’ pilot CEP or ‘training’, learners (SCs, STs, Muslims, 
girls and women) and facilitators of the adult education centres run by the NGO managing SRC 
Indore who were potentially important supporters of the National Congress Party.  
Although SRC Indore’s ‘innovative’ pilot CEP benefited small groups of the ‘weaker sections 
of the society’, it hardly eliminated the selective and elitist features of the education system in India, 
as the original concept of ‘continuing education’ implied. Rather than providing opportunities to 
acquire foundational skills and knowledge for those who had missed formal basic education, the 
knowledge to be taught in the pilot CEP was rather specific than foundational. In the final section, I 
consider the criteria of validity that governed the knowledge to be taught in CEP which were 
determined through transactions in academic and technical resource support for CEP and their 
implications for the education and knowledge production/reproduction system in India.  
Transactions in Academic and Technical Resource Support and Criteria of 
Validity 
The case of SRC Indore’s academic and technical resource support demonstrates that to a great extent, 
SRC Indore had lost touch with the target populations of literacy and continuing education programs 
in providing academic and technical resource support in the 2000s, as the number of research studies 
decreased, while standardized M&E activities and training for information giving increased and the 
screening of teaching learning materials intensified. Apart from its exclusive regular clientele 
(learners and facilitators of the adult education centres run by the NGO managing SRC Indore), the 
main clientele of SRC Indore’s academic and technical resource support became the central and state 
governments and administrators of literacy and continuing education programs rather than the 
program target populations, in its attempt to live through financial and political difficulties. In the 
processes, influence and control of the central and state government over SRC Indore’s academic and 
technical resource support expanded and the knowledge to be taught in literacy and continuing 
education programs became specific and impoverished at once.  
For example, based on the experience with providing skills development training for the 
‘weaker sections of the society’, in particular, in “the art of making school bags, ladies hand bags, 
chappals [sandals] and leather toys” (Annual Report 1995-1996), SRC Indore developed materials for 
the Skill Development and Income Generating Programme (IGP) under CEP in the 2000s. Since none 
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of the SRC Indore staff had sufficient knowledge, skills and experience in areas of IGP such as 
poultry farming, vegetable garden, block printing, and other crafts, those materials were developed 
mostly in collaboration with external resource persons in a few-day workshops. It was probably for 
this reason that the materials remained too basic to teach adult learners any substantive skills and 
knowledge.
24
 The lack of quality and relevance of these materials was also probably because the skills 
and knowledge that they dealt with were viewed as belonging to particular (marginalized and 
disadvantaged) communities and were not considered as worth acquiring by educated Indians (Kumar 
1991(2005):17, cf., 121). Relatedly, SRC Indore associated, in the materials developed for CEP, the 
target populations with specific areas of knowledge and skills such as population development 
education to impart small family norms, and thereby containing population growth, and morals drawn 
from folktales, and Indian and the world classic literature. It may well be argued that such limited 
range and level of materials developed by SRC Indore were due to the “criteria for judging materials 
                                                          
24
 In order to make literacy truly functional in the Indian society, or in other words, to enable adult learners to 
use literacy skills for the “amelioration of conditions through organization and participation in the process of 
development” (UNESCO and Indian National Commission 2001), the officially defined literacy achievement 
levels appeared far from sufficient (for the official definition of literacy achievement levels, see Chapter 4). 
Given that public funds and programs provide undeniable opportunities for those who seek improvement of their 
living conditions in India, lack of ‘sufficient’ literacy skills is one of major impediments to benefiting from 
public funds and programs. For example, Crowell (2003), in his study of progressive women’s movements 
(SEWA) for rural development, notes that even literate and well-educated trainers of village women 
encountered difficulties in filling out extremely cumbersome government budget forms, in the process of 
formulating local self-government (Gram Panchayat) budget. According to Crowell:  
 
The trainers, such as those from the Ahmedabad Study Action Group (ASAG), had a strong background in 
the subject and were experienced and well-educated, but had to admit befuddlement in the face of the 
government budget forms. Whether intentionally or unintentionally, the budget forms had been made so 
confusing that only the government bureaucrats could easily translate their meaning (Crowell 2003:165). 
 
Another example of difficulties in filling out government documents was reported by Caseley (2004):  
 
If citizens, either inadvertently or knowingly, entered an SRO [sub-register office] to register their 
documents they were intentionally frustrated (by both the sub-registrar and his staff) with continuous 
requests for additional information to address ‘errors’ in the documents they presented, until they realized 
that it was best to follow ‘recommended’ registration procedures and to hire a DW [document writer] 
(Caseley 2004:1152). 
 
DWs had three important roles: first, they wrote property sale and related agreements on official stamp 
paper purchased by citizens; second, they secured the registration of documents on behalf of their clients; 
and third, they collected bribes on behalf of the sub-registrar, his staff, and the DW. Bribes were collected 
from citizens through simple deception; citizens were never given any information on the correct 
registration and stamp fees to be paid so they had to rely on the DWs to tell them (Caseley 2004:1152-
1153). 
 
The example provided by Caseley points to the existence of a particular form of literacy in the Indian 
bureaucracy associated with a particular body of knowledge and practice. In this regard, literacy concerns not 
only 3Rs (reading, writing and arithmetic) but also “sharing a way of reading and interpreting a body of texts” 
(Stock 1983, quoted in Olson 1994:273-274). Indeed there seems to be a particular way of reading and 
interpreting government documents in India. For example, Tarlo (2001), after having examined official records 
of land and housing ownerships in slums with the assistance of government officials in the Delhi slum 
department, remarks:  
 
What soon became apparent was the discrepancy between the official reading of a particular document 
taken at face value and the numerous other possible readings that could be made of the same document”; 
“documents not only revealed official truths; they also concealed unofficial truths and no one was more 
helpful in explaining this than the lower divisional clerk of the slum department (Tarlo 2001:77). 
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for adult learners” (NLM, n.d. d) likely determined by the Directorate of Adult Education within the 
Ministry of Human Resources Development (MHRD), as discussed above. 
Kumar, an Indian researcher on education, and especially on school curricula and textbooks, 
argues that it is always the dominant groups that determine what forms of knowledge are worth 
teaching and learning in India. Education, Kumar maintains:  
 
served the social order by endowing upon the teacher and the given text the supreme authority to 
feed the young learner with legitimate truth. The learner did not need to know, in a cognitive 
sense, what the truth was; he only needed to accept it and reproduce it on occasions demanding 
the proof of his initiation into socially accepted truth. (Kumar 1992(2004): 97)  
 
Kumar’s view was largely confirmed by the interviews conducted with the SRC Indore staff which 
revealed that the dominant discourse on learners’ achievements only emphasized positive 
psychological aspects of learners, such as self-assertiveness and self-esteem, rather than literacy or 
knowledge acquisition. Learning was viewed by the staff primarily as ‘learning to know’ and 
‘learning to do’, while ‘learning to learn’ was not considered as learning.25 SRC Indore was externally 
seen as a ‘brahmin organization’, implying its authoritative position vis-à-vis learners, because one-
fourth of the staff belonged to Brahmin castes, while the other majority belonged to dominant castes. 
In addition, more than a half of the professional staff at SRC Indore held a master’s degree in social 
work which was to serve the ‘weaker sections of the society’ who could be “from the perspective of 
the state, the most troublesome of its citizens” as Jones argues, referring to the case of the U.K. (Jones 
1999:38). 
In relation to Kumar’s view, it should also be mentioned that ‘success stories’ and 
‘achievements’ of TLCs and other literacy and continuing education programs were produced, to a 
large extent, by the central and state governments. Major contributors to media and academic 
literature on these programs were senior civil servants, like Sharma and Gopalkrishnan of the Rajiv 
Gandhi Shiksha Mission (Madhya Pradesh state government), or national experts who were involved 
in TLCs and other programs as advisory roles for NLM, as in the case of those who contributed to 
India Education Report (2002) (e.g., Mathew, Dighe, Nawani, etc., cited above) prepared and edited 
by the National Institute of Educational Planning and Administration (NIEPA) in collaboration with 
UNESCO. It seems likely, therefore, that the decrease in SRC Indore’s research studies in favor of 
standardized M&E where findings and evidence were produced in collaboration with the government 
who requested M&E and the monitored or evaluated districts, reflected this broader context.  
Why, then, did the central and state governments attempt to strengthen influence and control 
over academic and technical resource support and the knowledge to be taught in literacy and 
continuing education programs? The case of SRC Indore suggests that it was due in part to their 
concerns with elections, specifically the distribution of resources and opportunities among the 
associated local leaders and their base voters. Winning elections in this context means access to more 
resources and powers which could be distributed to consolidate their vote bases. Political successes, 
therefore, mattered to continue literacy and continuing education programs which, to a great extent, 
served their respective target populations. A consequence was that the original proposal for 
‘continuing education’ as a more democratic education system than the “selective, elitist, academic” 
                                                          
25
 A similar view of learning seems to prevail in the Hindutva ideology promoted by the Rashtriya 
Swayamsevak Sangh (RSS). “Critics point out that the RSS believes in a ‘non-dialogic’, ’non-argumentative’ 
mode of learning” (Basu et al. 1993:35, quoted in Kanungo 2002:86). RSS draws heavily from the Brahmanical 
tradition which provides no “room for non-esoteric forms of knowledge that could be pursued, questioned and 
added to by ordinary teachers and children” (Kumar 1991(2005):48). Some schools in Madhya Pradesh seemed 
to be operated by RSS (cf. Frontline Vol.19(18), August 31-September 13, 2002).  
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formal education system (UNESCO Principal Regional Office for Asia and the Pacific 1993c:4) had 
considerably been diluted.  
Regarding education policies and programs favoring ‘second-track’ arrangements in India, 
Drèze and Sen found these policies and programs “institutionalizing rather than eliminating the elitist 
features of Indian education” (Drèze and Sen 1995:120, note 24). Other Indian researchers also argue 
that the Indian education system had increasingly been stratified, comprising three tiers – private 
schools at the apex, government-run schools in the middle
26
 and second-track arrangements including 
non-formal education at the bottom such as the Education Guarantee Scheme (EGS) of Madhya 
Pradesh state government (cf. Saxena 2006:192). On the other hand, Ramachandran and Saihjee 
contend that there had been four tiers, rather than three, with the emergence of unrecognized and 
unsubsidized private schools in rural areas. They further maintain that the stratification of the Indian 
education system was to provide “hierarchies of access” to education of different quality for different 
groups of populations (Ramachandran and Saihjee 2002).  
Viewed from this perspective, whether learners in literacy and continuing education programs 
acquired literacy, to what extent, and what they learned, had little importance to those who were 
involved in the design and implementation of the programs, unless learners in the programs, located at 
the bottom of the hierarchy, demanded access to education of better quality. Just because whether, 
how and what learners in the programs learned mattered less to those who made decisions about 
resources than their quest for power and resources, the measurement of literacy and learning outcomes 
was prone to be manipulated for political purposes. Therefore, it can safely be predicted that progress 
in literacy and learning achievements among the marginalized and disadvantaged groups will continue 
to be slow especially when political successes remain prioritized to secure resources for literacy and 
continuing education programs. 
 
                                                          
26
 Although both private schools and government-run schools are in the formal education system, the quality of 
education provided at private schools differs significantly from the quality of education at government-run 
schools. Kumar, for instance, notes a striking difference in the availability of curricular materials both in 
quantity and quality between English-medium private schools and government-run Hindi-medium schools in 
Hindi speaking States like Madhya Pradesh. Whereas government-run schools must use the textbooks developed 
by the National Council of Educational Research and Training (NCERT), English-medium private schools can 
choose from a variety of textbooks available in the market which are generally of higher quality than the 
NCERT textbooks. Furthermore, although the NCERT textbooks in Hindi are translated from the NCERT 
textbooks in English, Kumar observes that the quality of the textbooks in Hindi is invariably lower than the 
original textbooks in English. Kumar contends that “[t]his particular handicap may be peculiar to children of the 
Hindi region, but the general divide between state-run school children and the children of English-medium 
schools applies to all regions of India” (Kumar 1996:68-70). It should also be noted that although they are 
private, the majority of those English-medium private schools are heavily subsidized by the governments 
(Sadgopal 2006: 126). 
149 
 
CONCLUSION 
I have attempted to furnish in this study an alternative answer to the question of “why most 
development projects fail” which many anthropologists of development claim to have known for long. 
Edelman and Haugerud, for instance, maintain that most development projects fail because of 
“institutional attributes” that “are not particularly disposed to self-criticism or the discussion of 
failure”, or in other words, the inability of development agencies to learn from anthropologists’ 
criticisms of development projects that “have changed little over time” (Edelman and Haugerud 
2005:48). Having examined in the foregoing chapters transnational regulatory activities surrounding 
literacy and non-formal education (NFE) policies and programs, of which the MANGO (Map-based 
Analysis for NFE Goals and Outcomes) pilot project in India formed part, the statement above sounds 
rather a truism that does not really explain “why most development projects fail”.  
Why did the MANGO pilot project in India fail to achieve the goals? I have discussed in 
Chapter 2 that the project was fraught with disagreements from the beginning because the project 
actors had never agreed on fundamental questions for any monitoring and evaluation (M&E) activities, 
that is, who should conduct M&E of which programs and projects, against what goals, and for what 
purpose. The questions had no easy answers, as Chapters 3-5 have shown.  
These questions had no easy answers firstly because transnational regulation of literacy and 
NFE policies and programs was called for, in the first place, by member states which could not 
overcome the challenge of universal literacy and basic education by themselves with such decision-
making mechanisms that were fundamentally insensitive to the challenge. In the case of India, a large 
part of the problem stemmed from political processes – viewed as transactions among actors involved 
in the formulation and implementation of literacy and NFE programs in this study – from which the 
majority of those who had been denied access to formal education were excluded, as we have seen in 
Chapters 4 and 5. In this context, one of the earliest transnational regulatory activities – the 
development and dissemination of the general model for the planning and implementation of literacy 
campaign – aimed to assist member states, in particular, policy makers and other actors involved in 
the formulation and implementation of literacy and NFE policies and programs, in obtaining ‘political’ 
successes for the cause of universal literacy. However, the prioritization of ‘political successes’ over 
‘educational’ ones in the general model only served to justify the use of mass literacy campaigns – the 
administrative structures and technical support system as well as financial resources – for electoral 
campaigns in India. Against this background, M&E activities became largely confined to generating 
information convenient for those who used the literacy campaigns – political parties in power at the 
central and state levels.  
It was, nevertheless, from the same general model for the planning and implementation of 
literacy campaign that the other concept and practice of M&E emerged at the regional level under 
UNESCO’s programs and activities – the one equated as statistical data collection and analysis – 
which proved incompatible with the concept and practice of M&E developed at the national and state 
levels in India. It is likely that such concept and practice of M&E was initially to “produce comfort” 
or “to show that things are working well, that objectives are being achieved” (Power 1997:93, 96) 
particularly because the reverse was the case in the member states which experimented mass literacy 
campaigns. Yet as learning outcomes, including literacy, became the center of attention after the 
adoption of the global Education for All (EFA) framework and goals from the 1990s onwards, M&E 
as statistical data collection and analysis came to be associated, especially by financial contributor 
member states, with accountability for the global EFA goals. Thus, in the late 1990s, transnational 
regulatory activities under UNESCO’s programs and activities started to envisage the standardization 
of M&E as statistical data collection and analysis across member states. However, achievements in 
this area had been limited so far, as evidenced by the failure of the MANGO initiative, which was 
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largely due to the tension between majority aid-recipient developing member states and minority 
financial contributor member states whose concepts and practices of M&E continued to diverge, as 
we have seen in Chapter 3.  
What has become clear from this study is that development projects can be examined in terms 
of transactions in knowledge between actors involved with a view to obtaining something of value, as 
transnational regulatory activities had increasingly relied on knowledge-based instruments such as 
regional prototypes, policy and program models, and M&E. By way of conclusion, this chapter 
summarizes the major findings and arguments presented in this study that has adopted the ‘knowledge 
transaction approach’. I first discuss the implications of the ‘knowledge transaction approach’ for 
anthropology of development and policy from methodological perspective. I then consider several 
questions regarding transnational regulation that can be analyzed through the knowledge transaction 
approach in future anthropological studies.  
Knowledge in Development and Public Policy 
In this study I have employed the concept of ‘knowledge’ defined as “what a person employs to 
interpret and act on the world” (Barth 2002:1) to reject the holism that “considers society as a 
coherent and homogenous whole, regardless of the characteristics attributed to this whole” (Olivier de 
Sardan 2005:63). The focus on ‘knowledge’ directs our attention to: (i) “the knowers and to the acts 
of the knowers – the people who hold, learn, produce, and apply knowledge in their various activities 
and lives” (Barth 2002:3); (ii) knowledge embedded in events, actions and social relations; and (iii) 
different forms of knowledge produced, reproduced and used in development and policy processes.  
Anthropologists’ understanding of knowledge in development and public policy has been 
simplistic, as Gardner remarks, in contrast to that of ‘local’ or ‘indigenous’ knowledge (Gardner 
1997:134). For example, anthropological studies of development expertise have been characterized, to 
a great extent, by dichotomous frameworks such as development expertise vs anthropological 
knowledge, or interests in the capacity of experts to make their expertise legitimized, rather than 
studying development expertise itself. There has also been a tendency to categorically label 
development expertise ‘technical’ and not to examine it further, or to contrast development practice or 
actions with development expertise assumed as ‘theory’ rooted in rationalism. Moreover, even if 
anthropologists’ understanding of ‘local’ or ‘indigenous’ knowledge has been growing, that, too, 
tends to be influenced by dichotomous thinking such as local vs technical and scientific knowledge, or 
indigenous vs developmental knowledge. As a result, ideas, assumptions and actions of multiple 
individuals have been oversimplified and reduced to a single set of ideas, assumptions and actions, 
even though these individuals’ interests, histories and capacities for agency vary. Additionally, ‘all-
powerful’ developmental and policy knowledge has been frequently presumed to have a compelling 
effect on actors’ behaviors, like all accepting or rejecting.  
In this regard, the attention to knowers and the acts of the knowers embedded in events, 
actions and social relations, as well as to the forms of their knowledge, can significantly advance our 
understanding of ‘knowledge’ in development and public policy. For example, UNESCO’s expertise 
and knowledge defy simplistic anthropological understanding of developmental knowledge as 
‘technical’, ‘scientific’, ‘theoretical’ or ‘rational’. Unlike what anthropologists have discussed about 
developmental knowledge, UNESCO’s expertise and knowledge have been attacked for their lack of 
professionalism and scientific rigor. While financial contributor member states expected UNESCO to 
strengthen the credibility of its research and knowledge generation activities, little could be done 
unless such idea was approved as budgeted programs and activities in the General Conference where 
the majority aid-recipient developing member states had stronger influences over decision-making. As 
a result, UNESCO’s expertise and knowledge had largely been shaped and developed through 
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Technical Co-operation among Developing Countries (TCDC) in which national experts, representing 
aid-recipient developing member states, participated, sharing information and showcasing their 
experience. The shared information and member states’ experiences were then compiled into regional 
prototype materials which were further disseminated under UNESCO’s programs and activities. 
Contrary to the general perception of UNESCO’s work, these prototype materials frequently lacked 
professionalism and scientific rigor and proved irrelevant to local contexts where these materials were 
supposed to be adopted/adapted.  
Indeed, the above may be described as “institutional attributes” that “are not particularly 
disposed to self-criticism or the discussion of failure” (Edelman and Haugerud 2005:48). Yet such 
description hardly advances our understanding of knowledge in development and public policy unless 
processes or mechanisms – transactions among actors involved – through which development and 
policy interventions have taken on these institutional attributes are described.  
Transactions on Development and Public Policy 
Like the concept of ‘knowledge’, the notion of ‘transactions’ also guides our attention to actors who 
“engage in social activity with a view to obtaining something of value” (Barth 1966:11), in particular, 
their perceived intentions, purposes, and meanings as well as choices in development and policy 
processes. However, anthropological understanding of actors’ intentions and choices has been 
erroneously simplistic at best.  
While there has been an important discussion on the distinction “between the intentions of 
those working in the aid industry and the effects of their work” (Gardner and Lewis 2015:18), the 
significance has not properly been recognized by anthropologists, which has led to frequent 
confusions between actors’ intentions and the effects of their work. Moreover, following an influential 
proposal for studying the ‘side effects’ rather than the original intentions of development interventions, 
anthropologists’ attention has been directed, in many cases, to social and cultural functions of ‘side 
effects’ of development and policy interventions. These social and cultural functions of ‘side effects’ 
have also been discussed in terms of processes through which ‘coherence’ is produced in development 
and policy interventions. As a result, there has been a tendency to conflate social and cultural 
functions of ‘side effects’ and assume ‘coherence’, without examining the original purposes for which 
development and policy interventions were designed. At times, such social and cultural functions of 
‘side effects’ or ‘coherence’ have further been presented as ‘hidden intentions of bureaucracy’ or 
‘power’ – a confusion of actors’ intentions with the effects of their work. Relatedly, another variant of 
this tendency – prevalent in anthropology of development and policy – has been to conceptualize 
‘development’ and ‘policy’ as ‘something else’, which makes it difficult to consider why development 
and policy interventions were called for in the first place.  
Focusing on ‘transactions’, instead of assumed social and cultural functions of ‘side effects’ 
or ‘coherence’, helps us enquire into actors’ intentions and choices along with constraints and 
incentives that shaped them, while enabling us to separate the effects of their actions. For example, in 
Chapter 4, I have examined the development of two different concepts and practices of M&E from the 
general model for the planning and implementation of literacy campaigns developed and disseminated 
under UNESCO’s programs and activities in the 1980s and 1990s, against a background of different 
constraints and incentives present in transactions in M&E at the regional, national and local levels.  
Specifically, at the regional level, the concept of M&E came to be associated with statistical 
data collection and analysis (side effects), as different actors attempted to obtain something of value 
such as: country-level diagnostics that could feed into decisions about future programs and activities 
and enhance accountability for the goals and objectives for which their funds were used (financial 
contributor member states); social recognition as the unique international organization specialized in 
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education and known for education statistics and as the coordinator of the global Education for All 
(EFA) frameworks with a mandate to improve M&E and accountability (UNESCO); impression that 
proper M&E mechanisms were in place or under development especially when the reverse was the 
case, and access to resources and opportunities for TCDC without any commitment to promoting and 
being held accountable for the global EFA goals (aid-recipient developing member states).  
At the national and local levels in India, on the other hand, the concept and practice of M&E 
came to serve as justifications for the distribution of resources and powers among institutional actors 
at different levels (side effects). What was at stake in M&E for the central and state governments 
(particularly the National Congress Party-led) was information on district performance, based on 
which they could decide the allocation or non-allocation of resources to further obtain ‘political 
successes’, that is, majority seats won in the Parliament and state assemblies. For SRCs, at stake in 
M&E were rather favorable relationships with the government which requested M&E and the 
monitored or evaluated districts with which SRCs needed to regularly interact. For the monitored or 
evaluated districts, in particular, the District Collectors who headed the District Literacy Committees, 
critical was their own promotion or transfer as a consequence of their ‘performance’.  
As actors have increasingly become embedded in complex relations of control and 
accountability with each other for their actions and results, making a clear distinction between the 
intentions of actors involved in development and policy interventions and the effects of their work has 
come to be of vital importance. It has also proved ethically sensitive, as illustrated by Mosse’s 
(2005a) experience. The one way to solve this predicament is to pay attention to ‘transactions’.  
Criteria of Validity Governing Knowledge in Development and Public Policy 
If anthropological understanding of developmental knowledge has remained simplistic, one of the 
reasons is the way anthropologists describe the form of knowledge as ‘technical’, ‘scientific’, 
‘theoretical’, ‘rational’, ‘local’ or something opposed to practice or actions. For example, one of 
predominant discussions on statistics, audits and performance measurement instruments in 
anthropology of development and policy has been that these are objective, technical and depoliticizing. 
Yet, as Merry suggests in relation to indicators in the global system of governance, what needs to be 
analyzed are “the sources of information they [indicators] use and of the forms of cooperation and 
resistance” by actors “in the contest over who counts and what information counts” (Merry 2011:S85). 
In a similar vein, Mills argues for the need to examine, in relation to quality audits in the UK’s higher 
education sector, instability of key concepts such as the notion of ‘quality’ and their “ideological and 
semantic contradictions, which require historical resolution by particular actors” (Mills 2000:522). In 
this connection, what dismays Barth concerning quality audits of universities in the U.K. is the fact 
that such ‘ideologically and semantically contradictory’ concepts conceived by the Quality Assurance 
Agency came to “replace and reshape the criteria of validity governing anthropological knowledge in 
Britain” rather than those established by anthropologists themselves (Barth 2002:9).  
Examining the ‘criteria of validity’ that governed knowledge in development and public 
policy where substantive assertions and ideas, their representations in the form of words, symbols and 
actions, and instituted social relations of actors converged and were mutually determined allows us to 
avoid categorically describing knowledge in development and public policy and analyzing the form of 
knowledge itself. As the case of the knowledge about poultry farming, vegetable garden, block 
printing, and other crafts produced for the Skill Development and Income Generating Programme 
under the Government of India’s Continuing Education Programme shows, the perception that the 
knowledge belongs to marginalized and disadvantaged communities and is not worthy of learning for 
educated Indians who nonetheless developed the knowledge in the form of training materials made 
the materials too basic for adult learners from marginalized and disadvantaged communities to acquire 
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any meaningful knowledge and skills that would improve their lives. Similarly, the knowledge about 
the Total Literacy Campaigns (TLCs) was shaped by a peculiar idea of ‘achievements’ in terms of 
‘political successes’ rather than ‘literacy achievements’, represented in the form of ‘success stories’ in 
the mass media and academic literature which were mainly produced by the central government and 
experts who played an advisory role to the National Literacy Mission (NLM). Those ‘success stories’ 
of TLCs can be contrasted with the criticism of TLCs offered by Madhya Pradesh state government in 
the form of ‘occasional paper’ – another form of knowledge about TLCs.  
In both instances, it might be possible to observe the capacity of ‘experts’ to make their 
expertise legitimized and authoritative in formalistic terms. Yet such capacity was rather “unsought 
entailments of their acts” and “inadvertent, cumulative effects of activity to which actors are propelled 
by perceived necessities or advantages attaching to other aspects of the activity” (Barth 1990:650-1). 
In the case of training materials for the Skill Development and Income Generating Programme, it was 
not the capacity of the ‘resource persons’ that made their basic knowledge about poultry farming, etc. 
legitimized and authoritative but instead the responsibility of SRC Indore to develop materials for the 
Programme despite its lack of knowledge. In the case of ‘success stories’ of TCLs, it was again not 
the capacity of the central government and experts that made this form of knowledge legitimized and 
authoritative but rather the imperative for them to justify the use of public resources.  
Focusing on the capacity of ‘experts’ or on the effects of their work diverts our attention from 
the form of knowledge shaped by the criteria of validity that governed the knowledge. At the same 
time, it also makes it difficult to consider problems that development and policy interventions were to 
address, such as illiteracy, poverty and global inequality, as many anthropological studies of 
development have shown. If anthropology of development and policy need to distinguish themselves 
from other disciplines in the interdisciplinary fields of development and public policy, one way to do 
so is to examine the form of knowledge about illiteracy, poverty or inequality and the criteria of 
validity governing the knowledge which manifest themselves in transactions between particular actors 
in their attempt to obtain something of value.  
Transactions in Knowledge on Development and Public Policy 
That many anthropological studies of development and public policy have centered on the question of 
knowledge, either ‘local’, ‘expert’ or others, suggests that development and policy interventions are 
knowledge-intensive. This was also the case with transnational regulatory activities related to literacy 
and NFE policies and programs. However, instead of narrowing knowledge gaps in addressing 
development and policy problems like universal literacy, ‘problems’ identified and defined by 
anthropologists have lain elsewhere, in particular, different types of power, of which they assume the 
existence especially by ‘problematizing’ development and policy interventions.   
In the foregoing chapters, I have drawn attention to ‘transactions in knowledge’ where the 
relationship between the criteria of validity and the processes of production, reproduction and use of 
knowledge can be observed. As the case of the MANGO pilot project in India has shown, the ways in 
which disagreements were resolved concerned various interests of the project actors surrounding the 
conceptualization of the MIS and the entailing practices of M&E, or to put it another way, what 
knowledge or whose knowledge counted. In each context of disagreements, we could observe the 
criteria of validity governing the conceptualization of the MIS and the entailing practices of M&E as 
well as salient features of processes through which information relevant to M&E was produced.  
For example, the concept of ‘alternative modes of education’ proposed and accepted by the 
actors of the MANGO pilot project in India in favor of the National Literacy Mission fundamentally 
shaped the processes of producing key knowledge instruments such as training modules on 
participatory information collection and analysis and data collection forms that were characterized by 
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disagreements. Eventually, the disagreements had been resolved without UNESCO and ACCU’s 
knowledge through data collection conducted by LRC/SRC Indore on nonexistent program. This has 
inadvertently shown how information relevant to M&E was generated in India under the influence of 
the central and state governments – which refused consent for M&E of their programs in the MANGO 
pilot project but under other circumstances requested monitoring of their programs – as well as of 
those who were monitored and evaluated, that is, the adult education centres run by the NGO 
managing LRC/SRC Indore, almost irrespective of whether, how and what learners learned.  
As Chapters 2-5 have demonstrated, the ‘knowledge transaction approach’ adopted for this 
study has proved useful to analyze transnational regulation which has become one of defining features 
of development and policy interventions in the 2000s. Its utility rests with the strength in guiding our 
attention to “contextually defined forms of exchange and collaboration”, negotiations and networks 
rather than hierarchically structured relations, “informality and orientation towards objectives and 
outcomes” instead of constitutions and other legal frameworks, rules and formal arrangements (Peters 
and Pierre 2004:77, 79, 80, 85-88) that characterize transactions among public and private actors 
involved in transnational regulation at the global or regional, national and local levels. In the final 
section, I discuss several questions regarding transnational regulation that can be analyzed through 
this knowledge transaction approach.  
Research on Transnational Regulation 
Although research on transnational regulation has been growing especially in disciplines such as 
political science, international relations, international organization studies, and public management, 
questions like how decisions about transnational regulatory activities are made, what actors are 
involved in the decision-making process, and how the decisions influence member states and other 
actors who are subject to regulation, have not been well understood. In particular, there is substantial 
room for research on relationships between international organizations, member states, and other 
actors concerning decisions about transnational regulatory activities and their effects.  
While this study has examined the relationship between UNESCO, experts and technical, 
academic and research institutions, and member states, specifically, majority aid-recipient developing 
member states and minority financial contributor member states in the subsector of literacy and NFE, 
the relationship could be different in other sectors, so as the actors who are in relationship. A 
researcher on international organizations, Copelovitch, for example, demonstrates, in his study of the 
politics of the IMF lending, a complex relationship between domestic politics of a group of member 
states (large shareholders) and the IMF lending decisions, and the interaction between the structure of 
global financial markets and preferences of the IMF staff. He also draws attention to what he calls 
‘institutional design choices’ or the governance arrangements for the IMF lending and non-lending 
programs and activities which mediate member states’ domestic interests and the IMF’s actions 
(Copelovitch 2010:299). More fine-grained research on these questions would greatly advance our 
understanding of transnational regulation.  
In relation to indicators in the field of global governance, a legal anthropologist, Merry, points 
to the emergence of a new form of knowledge production (Merry 2011:S83). Indeed, forms of 
knowledge involved in transnational regulation such as law and soft law instruments, standards, best 
practices, peer review reports, etc. largely remain an uncharted territory. So do their impacts on actors’ 
behaviors and choices, including compliance or non-compliance, and their system-level consequences, 
as argued by legal anthropologists, Randeria and Grunder, regarding uncertain and paradoxical 
outcomes of ‘juridification’ (Randeria and Grunder 2011:188). Other questions concerning knowledge 
involved in transnational regulation include: the ambiguity related to a ‘softening’ of transnational 
regulation through self-presentation, self-reporting and self-monitoring, and the intensification of 
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transnational regulatory activities at once; and control and influence which have increasingly been 
obscured and neutralized with references to science and expertise (Djelic and Sahlin-Andersson 
2006b:377-9).  
International organizations are undeniably one of important actors in transnational regulation. 
Yet the quality and nature of their expertise and knowledge and the way they derive authority from 
expertise and knowledge need to be examined further, taking into account the diversity of 
international organizations. Researchers on international organizations have started to adopt 
differentiated approaches to major international organizations like the World Bank, the IMF, United 
Nations organizations, and OECD. Given the growing number of international organizations in 
different domains, the questions about the quality and nature of their expertise and knowledge and the 
way they derived authority from expertise and knowledge across different international organizations 
present a vast area of research. Moreover, other actors, like NGOs and the private sector, have 
increasingly assumed important roles in transnational regulation. Similar questions regarding the 
quality and nature of their expertise and knowledge and the authority can be asked for these actors as 
well.  
Given the centrality of knowledge and transactions in transnational regulatory activities, the 
knowledge transaction approach has a potential for wider application in anthropology and beyond. 
This study has shown one such application of the knowledge transaction approach to the cases of 
transnational regulatory activities conducted by UNESCO and its member states surrounding literacy 
and NFE policies and programs.  
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